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ht in Africa resulte in the continent's 
ost severe ne ~n recor 
saved by the massive outpouring of assistance 
world. The U . S .  res onse to this crisis was 

n as a result of the con 
rivate volunta 

To reflect on and recor from our re- 
sponse to the emergency, the anal Development 
commissioned assessments of the U.S.-financed emergency activi- 

the transition to development. 

The lessons learned from this emergency should guide us in 
responding to such disasters and provide insights for determining 
the actions necessary to a ate the ravages of future droughts. 

Haven W. North 
Associate Assista 
Center for Bevelo 
and Evaluation 

Bureau for Progra 
Coordination 

Agency for International Development 



The evaluation te ress its sincere grati- 
tude to the n and in the field, who 
gave of thei perience, and know-how in helping the team 
carry out th ion of the 19844985 emergency food assis- 

. Their frank assessments of the work and 
have been most valuable in enabling the 
ractical, positive recommendations for 

resentatives of t e Government Sudan, the USAID Mis- 
Sudan (USAID/Suda ) ,  the U.S. E assy, private voluntary 

organizations ( 
sector contract 
time, despite t last sever- 
1 months, 

Those from U U.N. agencies, the European Economic 
ther groups who helped transport the team 
r , and four-wh 1 drive vehicle were of 
abling team me ers to have a good look at 

nters and to visit severely 
other similar sites. 

Without the of the responsible host government offi- 
cials, privat managers, and PVO headquarters and field 
staff, it wou ossible to cover the ground neces- 

in Sudan, The 4 days 
oing to the field were 

USAID Mission Director W e  Ro 
Coordinator, Dave 

assisting the 



f the Sudan evaluation were to 
riateness, and impact of the 1984- 

1985 food emergency assistance efforts; recommend measures for 
food assistan e and disaster 
easures for im roving the design 

of emergency f in Africa b elating them more close- 
to national ies, includ rehabilitation and 

longer term development. 

e of the eval ation (see A ix A) illus- 
s considered uring the co of the pre- 

writing of the evaluation report. 

For its evaluation methodology, the te depended on reviews 
of secondar sources, interviews, and observations in both Wash- 
ington, D . C  

ed country, was ill-equi 
cy. The size of the United States 

an has a population of 21.5 million 
ercent (25 percent for men and 5 

ifficult and in the 
lies in the vulnerab 

unications an nsport are major barri- 
o emergency r ses. Sudan has only 

ed roads (Wa 1,100 miles) and 
d roads and h of which is 

ebt (about USS9.0 billion), Sudan has faced an 
f foreign exchange during the last few years. 

ercent in 19 5. Inflation has been about 
r the last 4 or 5 years. Overall the Gov- 
ancial situations is not good. 

unstable. The 
nd civil diso r have hindered the 

ment and eme 
istrative ca 



ent of Sudan has been inade 
oblems of such a vast, 

ization incre the difficulty of coo 
Central Gover t and the regional governments. 

The 1984/1985 crop year was the fourth affected by a drought 
that grew in severity e r. In comparison to the 1980-1981 

year, 1981-19 grain production (sorghum, millet, 
and wheat) was 63 percent, 1 roduction was 57 percent, 
and 1983-1984 production was o ercent. During 1984-1985, 
USAID estimates of Sudan's at-risk population suffering seriously 
from lack of food increased from 1 to 6-9 million. The 

ulation was particularly lnerable to foo 
o the fourt year of the 

This was unusual for Sudan, which in normal years is a food 
surplus country that exports sorghum. Sudan had not had a con- 
tinuing major drought for 20 to 25 years. As a result, there 
were no early warning systems, food emergency preplanning units, 
or other famine relief mechanisms in lace from previous 
roughts. 

The Massive U.S. and Other Donor Emergency Relief Effort 

The 1984-1985 emergency food problem in Sudan increased con- 
tinually until a truly massive relief effort was undertaken. In 

84, The USAID Mission alerted A.I.D./Washington to the 
emergency food problem. In June 1984, the Mission requested 
67,000 metric tons (MT) of Title I1 emergency food. By March 
1985, just 10 months later, the Mission's total requests for 
emergency food had increased to 837,000 MT--817,000 MT of sorghum 
for general feeding and 20,000 MT of food for supplemental feed- 
ing programs. A.I.D./Washington approvals followed a similar 
pattern, rising from 82,000 MT in September 1984 to 507,000 MT in 
April 1985. In addition, A.I.D./Washington approved Title I 
shipments of 315,000 MT in FY 1985 to meet urban food needs. 

In coordination with other donors, the United States took 
responsibility for the food emergency in the Kordofan and Darfuv 
regions in the west, where a large portion of the at-risk popula- 
tion was located. USAID'S goal for its emergency food assistance 
effort was to supply adequate rations in a timely manner to all 
those at risk in their villages. Its stratesy was to pre-posi- 
tion food near the at-ris opulation prior to the beginning of 
the June 1985 rainy seaso contracting a private sector trucking 
company (Arkel-Talab), the Sudanese Railroad Corporation, and 
private voluntary organizatio E and Save the Children/UK) 
to transport and istribute t od. The Gover ent of Sudan's 



ent was limite contracting mechanism 
ate sector tra art funds to finance the 

he local level, the relief effort relie 
to allocate 

The evaluation team concentrate udan, which was 
rime U.S. res ime constraints did not 
nation of the ort for other areas of 

which the te understands we ell, such as in the Kas- 
the Eastern region in the Northern and Red 
The USAID Mission worked closely with the 

sioner for Refugees to ensure adequate food sup- 
lies for the refugee 

A.I.D.?s food emersencv assistance effort made a critical 
difference for millions of people who in 1984-1985 did not have 
enoush to eat, but kt could have had even sreater impact and been 
more cost-effectiv~. A massive program undertaken in a country 
where food emergencies are infrequent, the USAID Mission and 
A.I.D./ Washington efforts deserve much praise for having over- 
come many major constraints as the emergency situation unfolded. 
As a result, over 1-0 million MT of emergency food was brought 

an and sold in urban areas or distributed among the rural 
some in very inaccessible areas. Many lives were saved 
suffering was alleviated by this food assistance. Over- 

all, A.I.D. un ertook a major effort and performed well under the 
circumstances. 

e evaluation team's main task was to determine how such an 
immense emergency food assistance undertaking could be improved 
if another such crisis occurred in Sudan or elsewhere. This re- 
quired a review of achievements and shortcomings and a sharp eye 
for ways of improving performance. This bias in the evaluation 
toward improvement should not detract from the major successes 
achieved by A.I.D. in Sudan in 1984-1985. 

A.I.D." emergency food assistance program did not fully 
achieve its goal regarding quantity, timeliness, or appropriate- 
ness of food distributed. Its program could have had even more 
impact and been more cost-effective had timing, management, pre- 
paration for unforeseen events, and impact been dealt with more 
successfully. Lessons learned in these areas can fruitfully be 
applied in dealing with Sudan's 1986 food emergency. 



-- The performa ce of other ernational agen- 
cies was an important det I.Deqs overall 
success; however, too muc ty was left to 
the Mission. 

-- The USAID Mission" strateg of using the rivate sec- 
tor, local governments, and PVOs was effec ive and would 
have worked even better but for e rainy season. The 
strategy resulted in increased vate sector, PVO, and 
local government activity and strengthened indigenous 
capacity to assist in the feeding programs. 

-- The failure to link food emergency efforts and longer 
term development led to very late rehabilitation respon- 

rovision of sorgh seed) despite in situ 

Recommendations 

A,I.D./Washington should refine its management of food 
emergencies in Sudan rather than try to use existing 
management personnel, practices, and systems. It should 
focus, via an early management review, on the sufficien- 
cy and experience of management personnel and the ade- 
quacy of intended management practices in each food 
emergency. 

A.I.D. should provide sufficient experienced personnel 
to USRID/Sudan when it must deal with food emergencies. 
A computerized A . I . D .  roster listing such Agency person- 
nel should be developed. 

A.I.D./Washington should take major responsibility for 
the coordination of donors and international agencies 
involved in assisting Sudan with its food emergency in 
1986. 

USAID/Sudan should extend and improve its strategy of 
using the private sector, local governments, and PVOs to 
help manage and implement its emergency food program in 
1986. 

USAID/Sudan should plan its emergency food assistance in 
1986 in the context of longer term development from the 
very beginning. Particular attention should be given to 
food-for-work activities and the long-run issue of 
whether people should be encouraged to remain in the 
arid North. 



ssistance ma e a critical dif- 
ference for arrived late and in insuffi- 

-- Sudan was already experienced in handling Title I and 
tance, which readily expan ed to meet the needs 
wellers during the 1984-19 

-- Rural people received too little food too late to meet 
their needs. Those in easy-to-reach areas got more food 
sooner than those in inaccessible areas. 

-- By November 1985, the program had reached even remote 
villages with some food. Some of these villages were 
accessible during the rainy season only by helicopter. 

-- The available data were inadequate (especially longitu- 
dinal data) to enable rigorous assessment of program 
impacts. 

The Sudanese people used many strategies to stay alive, 
They ate famine foods; sold their jewelry, cattle, and 
farm implements; purchased food in urban areas; sent 
household members to town to work so they could buy 
food; relied on their extended families for food hand- 
outs; or lived temporarily with extended family members 
or migrated to towns or camps where food was more avail- 
able. 

-- By the end of the 1985 drought year, most people seri- 
ously affected by the drought had exhausted their 
reserves--jewelry, seed stocks, extended family welcome, 
famine foods, and, in many cases, their own nutritional 
status. Their 1984/1985 harvest plus emergency food 
supplies will determine how they fare in 1986. 

-- With the advent of rehabilitation efforts, a better 
1984/1985 crop, and the existence of some people still 
in need of food, food-for-work programs by PVOs could be 
initiated. Numerous food-for-work projects would be 
consonant with A.I.De9s long-term development program. 

-- General feeding was not programmed jointly with supple- 
mental feeding or health inputs. Supplemental feeding 
was initiated late in the 1984-1985 period, and health 
inputs were never seriously introduced, amounting to 
only US$0.02 per person in the serious at-risk category. 



-- Monetization of Title I1 food id not work well because 
of lack of accountability for sales proceeds and lack of 
distribution and financial controls, which led to diver- 
sions of emer supplies from rural benefici- 
aries to town markets. 

-- The rations used were consistent with the diet of the 
eneficiaries. 

-- VOs were important to good prog 
ffectively identified needy peo le and distribute 

to them on a consistent basis. 

-- The private sector helped ensure program impact by get- 
ting major quantities of food to beneficiaries. Private 
sector distribution diminished program impact because 
food was delivered to easy-to-reach sites first and 
inaccessible areas were avoided. (This resulted from the 
loose terms of the contract with the private sector 
trucking company.) 

-- Rural people were able to stay in their ---  villages, and 
the emergency food program contributed substantially to 
this achievement. 

~ o n c  lus ions 

-- The food delivered to rural beneficiaries was very im- 
portant and made a critical difference in keeping many 
of them alive and in their villages, It was, however, 
not adequate to meet all of their requirements; it met 
the short-run needs of many just as their other reserves 
were becoming exhausted. Thus, its marginal value was 
extremely high. 

-- Beneficiaries had much deeper reserves, or better tradi- 
tional coping systems, than anticipated. Thus, even 
though A.I.D. arrived late with too little food, fewer 
appear to have died than expected. 

-- Some of the at-risk population needs to catch up in 
order to overcome some of the negative impacts of the 
inadequate food deliveries during 1984-1985 and the 
excessive reductions of their reserves. Supplemental 
feeding and food for work are appropriate mechanisms to 
assist in this process. 

-- The slow start of supplemental feeding and the lack of 
health inputs as companions to general feeding lessened 
the positive im act of the program, especially on disad- 



roups--chi1 ren, lactating mothers, and the 

Targeting lar groups in need, even during the 
ergency, would have im- 

of timeliness of the program reduced its impact 
ing the overall availability of food when it was 

needed, by not adequately meeting the needs of those in 
inaccessible are s, and by delaying the introduction of 
supplemental feeding. 

USAID/Sudan eloped an appropriate r tion based on 
foods people re used to eating, a se ection that in- 
creased the act of the 

Additional data are necessary to ade uately assess pro- 
gram impacts. 

Being fed in their villages enabled farmers to take 
ediate advantage of the June to Se tember 1985 rains 

and to quickly re-enter economic activity. 

Management of in situ free distribution programs by PVOs 
and local governments in 1985 was good. This experience 
provides a basis for better future targeting of benefi- 
ciaries, experimental use of monetization, and some 
food-for-work projects. The latter would explicitly 
link emergency food assistance to long-term development 
and encourage USA1 lan accordingly, 

-- Improving the timeliness of food emergency assistance 
should be a high- riority means of improving program 
impact in 1986. 

- - Aggressive donor coordination should be undertaken in 
1986, especially by A.I,D./Washington, to improve over- 

-- Private sector participation, while an excellent strat- 
egy element, should be better controlled in 1986 to 
enable continual targeting of the most needy by the 
emergency food assistance program manager. 

-- General and supplemental feeding and health inputs 
should be planned and implemented together in 1986 to 
increase the impact of the program on the most vulner- 
able and needy in the at-risk 



-- Title 11 f 
AID/Sudan an 
ience. Base on these lessons 

learned and its success in , monetization 
should be tried again in 19 t difficulties 
with it in Sudan, 

-- Two studies should be undertaken in 1986. First, base- 
lines should be established in the area where PVOs will 
be working. Second, the phenomenon of famine foods and 
the other traditional coping methods that allowed Sudan- 
ese to survive beyond the Mission9s most optimistic as- 
sessment should be studied. 

Unforeseen Situations 

unanticipated events adversely affected A.I.De9s 
emergency food program, some of which could have been better 
planned for and responded to. 

Findinss 

-- Substantial planning for pre-positioning food prior to 
the rainy season went into the 1984-1985 emergency food 
assistance effort. However, little useful contingency 
planning was carried out, and an lternative action plan 
was never prepared after pre-positioning became impos- 
sible. 

- - Once pre-positioning was no longer possible, Murphy9s 
Law seemed to take effect, and the Mission's strategy 
began to unravel, 



-- n should develop contingency plans in advance 
s in conditions or events that would substan- 
ect program impact i 

- - The information base for pl nning and decision-making 
should be im roved in critical a eas (eggb, baseline 
nutritional tatus, logistics ca 

-- A margin for error should be applied to 1986 program 
areas where full contingency planning is not undertaken. 

-- Local control should be exp nded whenever possible, and 
local people/organizations should be given enough re- 
sources to carry out their responsibilities effectively. 

A.I.D. 9 s  1986 St 

A.I.D.'s 1 86 strategy is appropriate, but accomplishing it 
successfully while meeting U.S. interests and the needs of Sudan- 
ese beneficiaries will be difficult. 

-- The United States has informed the U.N. and, through the 
U.N., the other donors that it plans to provide only up 
to 50 percent of the aid needed in 1986. 

-- There is a serious danger of repeating in 1986 one of 
the major causes of difficulty in 1985: failing to 
pre-position food before the rainy season. 

- First, no one is certain of the size of the Sudanese 
86 harvest. This has delayed USAID/Sudan9s 



ns in setting and ap- 

Nations Office of Emergency Opera- 
) may not be able to find suffi- 
ancing to meet its 50- ercent tar- 

-- hifting the central responsi 
sistance to the U.N. is a 
change successfully will 

ecision-making about Sudan9s 1986 
The U.N. also must carry out its 
ties effectively, or the United 

tates wlll have to return to the situation in a major 
while many of Sudan's poorest people 
ncy conditions without help. 

-- port of the U.N.'s role in Sudan will be central 
uccess of the U.S. strategy for dealing with the 

food emergency. 

-- each annual har- 
intense timing 

n9s food emergency assis- 
lling to make decisions 

-- A.I.D. should prepare immediately a time-phased action 
lan to successfully deliver, before the rainy season in 

0 percent" of th s that the 
repared to provi 

-- A.I.D./Washington should review the PVO programs for 
1986 already submitted by USAID/Sudan and, after neces- 
sary modifications are made, approve them as soon as 
possible. 

-- A.I.D./Washington should consider, without delay, the 
USAID/Sudan proposal to turn over to the World Food Pro- 
gram (WFP) the 100,000 MT of Title 11 sorghum sent out 
under the 1984-1985 program. 

- If A.I.D./Washington approves, it should work with 
uarters to ensure that the funding neces- 



istribute the sorghum is made available to 
WFP, 

- If A.I,D./Washington does not transfer the sorghum, 
the grain shoul r feeding progr 
the excess pre- rior to the rai 

-- in New York should be urged to develop immedi- 
ime-phased action plan to tain its share of 

the 50 percent of 1986 emergency fo needs f m m  other 
donors. A.I.D./Washington and the partment of St 
through appropriate diplomatic chan Is, should he1 
UNEOS persuade major donors to respond to the U.N. ade- 
quately and in a timely fashion. 

-- USAID/Sudan should work with the Gover ent of Sudan and 
UNEOS to produce, as soon as possible, the agreed-on 
crop estimates and a firm recommendation on local pur- 
chase of sorghum. or any appropriate variation (e.g., a 
mix of sorghum and millet). 

-- The UNEOS and USAID/Sudan should start now to develop an 
operational rehabilitation/long-term development plan 
for 1986. 

Generic Principles for Plannins and Implementinq Emerqencv Food 
Prosrams 

The following is a tentative list of generic principles for 
planning and implementing emergency food assistance efforts, 
rawn from the Sudanese context. 

Preplanning is crucial; once an emergency is evident 
there is never enough time to 

Timing is everything; decisions should be made early and 
be definitive. 

Information is always insufficient; ec ide anyway. 

uacy is central; do not under-resource. 

Flexibility is necessary; do not be afraid to try a new 

Emergencies take lace in the context of longer-term 
development; relate emergency assistance to long-term 
development. 



. General an ealth inputs go 
together ; 

. Droughts have stages; ccordingly. 

10. Even the be t efforts someti i l ; have a backup 
lan. 

hemeral; monitor and evaluate it carefully. 

12. Management is fundamental; ensure it excellence. 



A.I.D. - Agency for International Develo 

olic Relief Ser 

EEC ean Economic Co 

F - Food Aid National Administration 

FA0 - Food and Agriculture Organization 

- Islamic African Relief Agency 

ue of International Red Cross-Sudan 

LRC S - League of Red Cross and Red Crescent Societies 

+IS - Sudanese pound (US$1.00 = LS 3.3 in October 1985) 

MSF - Medecins sans Frontkeres 

MT - metric tons 

ODA - British Overseas Development Agency 

OXF - Oxford Committee for Famine Relief 

PVO - private voluntary organization 

REDSO - A,I.D. Regional Economic Development Services 
Off ice 

RRC - Relief and Rehabilitation Commission 

SCF/U. K. - Save the Children Fund/United Kingdom 

SCF/U. S . - Save the Children Fund/United States 

SRC - Sudan Railroad Company 

P - United Nations Development Program 

UIiIDRO - Office of United Nations Disaster Relief 

UNEOS - United Nations Office of Emergency Operations/Sudan 

UNHCR - Office of the United Nations High Commissioner for 
Refugees 

UNICEF - United Nations Children" Fund 
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GLOSSARY (cont . ) 

UNOEA - United Nations Office for Emergency Operations in 
Africa 

WFP - World Food Program 

0 - World Health Organization 

0 - World Vision Relief Organization 
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e specifically ad- 
ressed in thi wn from the 

evaluation te li team, spent 
of the projec ngton, D.C., studying in 

efining its scope. The 
nagement and staff to 

ews concerning the evaluation. The Sudan 
protocols for the various disciplines (institu- 
nutritional, and logistical), which set forth the 
to be studied in the field. 

The team spen ober 21 to November , 1985) in 
Sudan. The indivi ers used as rce material 

ations, field trips, an interviews with top, 
t-line management in Go errrment agencies (the 
uthority, Food Aid National Administration, and 

thers); village leaders; beneficiaries; the Government's Relief 
nd Rehabilitation Commission (RRC); private voluntary organiza- 
ions (PVOs) such as CARE, Save the Children Fund (SCF), and 

Oxford Committee for Famine Relief (OXFAM); international agen- 
cies such as the U.N. Office of Emergency Operations-Sudan 
(UNEOS), the World Health Organization (WHO), the World Food 
Program (WFP), the Food and Agriculture Organization (FAO), the 
U.N. Children's Fund (UNICEF), and the U . N .  High Commissioner for 
Refugees (UNHCR); and private sector transportation companies 
like Arkel-Tal 

In addition, the team relied on secondary sources such as 
field and head orts of CARE, OXFAM, Save the 



rs met with the U ssion Director in 
onnel, the U S .  r, relevant 
staff, senior overnment offi- 

gional, and heads and 
nd field per sector manage- 
nd local, he 

ackground, st history of decision-mak ng, changes in 
organizational st cture, government attitude and e ~ ~ m t i o n  of 
its thinking duri g the drought years, relationships to donors, 
political problem , the condition of the economy, and foreign 

were examined carefully. 

logue was opened not only about the 1984-1985 program, 
was sought from those interviewed on improvements for 

the future. Ideas were tried out concerning generic findings 
that might have general application throughout Africa, such as 

replanning, early warning systems, and donor coordina- 
tion and relationships. 

1.2.2 
the Food Emerqency and Food Assistance 

work was carried out in 11 Western villages using a 
rview schedule. Included in this random sample were 

central and satellite villages of northern and southern Darfur 
and Kordofan regions. Five tow s also were visited in which 15 
urban women were interviewed. The use of a helicopter to visit 
distant Northern villages and refugee camps greatly facilitated 
what would have been an otherwise impossible task given the short 
period of fieldwork. One hundred and thirty interviews were held 
with village sheiks, omdahs, health representatives, truckers, 
merchants, and beneficiaries. 

A crop map designed by field monitors from the various PVOs 
guided the process of village selection; the map provided crop 

estimates as a percentage of normal yield by specific 
location. This map was made for three reasons. First, it 
allowed some insight into how people responded when the outlook 
for their crops was poor compared with their responses when they 
were good. Second, it enabled a study of the relationship be- 
tween amounts of rainfall in different areas and the amount of 



crop yields. 
er to under- 

atterns and 
ur through 

s. The Beida 
n perspective on refugees9 
it to the Urn Keredim 

plementary feed- 
ulbul, Galit El Kom, 
i ,  and Um Keredim were 
1 Fasher, Zalingei, 

interviewed 
they received from the 

visited Nyala and El Fasher in the Darfur region to 
g areas for food distribu ion to the villages, and 
review port o erations an to visit the head of the 

railroad. The te lso visited the Government's prima 
tractor for move mergency grain, a private 
Sudanese co . The interviews were co 
Khartoum and in the field; Arkel-Tal b9s general manager and 
senior staf erously of their time during the evaluation 
and supplie shipping records (see Figure 1). 

The te lso relied on information supplied by USAID/Sudan 
officers; U PVO, and private sector staff engaged in the 
emergency f rogram; and in-house documents, internal memo- 
randa, publis rts, and the li e. Data, conclusions, and 
recommendat e WFP January 1 85 report on logistics and 
the Deloitt kins and Sel s October 1985 report on development 
of accountability systems an other related tasks were reviewed 
and used in the analysis. 

Based on the results of the above-mentioned work, the team 
then develope preliminary findings that were shared with the 
USAID Mission Director and staff prior to the team s departure. 
This two-way interchange with highly experienced, nowledgeable 
people, either as managers or recipients, plus the team members9 
own observations added to their cumulative experiences with other 
drought situations, has been important in formulating the basic 
elements of this report. 





ercent for men 

ons and transport ystems are 
o emergency respon es, In a11 

,100 miles), o f unpaved 
out the size 
g road network consists of tracks in 

(see Figure 2), 

Economically, Sudan could not affor tended drought- 
caused emer ency that b Deeply in debt ( 
9.0 billion , it has ha ortage of foreign 
for the last few years, ports have been declining, Exports 

tion has been about 15 per- 

n's climate is difficult, and in many years 
to inadequate food supplies in vulnerable re 

country. In recent years, the climate has been p 
all, only 1 crop in 10 in the northern 
ufficient to provide an adequate diet for 

on. In the past, in We udan's rainfed areas, 
rovided sufficient rainfall for farmers 
ary to feed the region's population. The 
n the Darfur region for 1954-1984 was 377 

millimeters ( m ) ;  this represented a ecrease of 21 percent from 
the long-term average of 477 mrn (Room /SCF 1985, 2) over the 
eriod 1920-1980, Annual rainfall in the northern Darfur and 
ordofan areas in the 3 ears prior to 1 83 averaged only 100 mm 
nd in 1983 was only 75- 5 rnm. Central nd Eastern Sudan are 
surplus food grain areas in good years; a surplus is expected in 
85/1986, but the exact amount is yet to be determined. South- 

ern Sudan normally has adequate rainfall, but food production is 
currently disrupted by civil disorders, 

an's Government i weak and unstable. This and civil 
s hinder its ahillty to respond to development and emer- 

gency needs. There was a coup d9etat on April 7, 1985. Civil 
disorders in the south prevent the Government from focusing 





ment matters. The Government's overall finan- 
cial condit oor, and regional 

roblems and 
ralization h 

of the Central Goverment9s coordination efforts with the 
regional governments. 

The following points help put the 1984-1985 food emergency 
an in context. The 1 e fourth year 
ught (see Figure 3) t 
ison to the 1980-1981 good 
tion (sorghum, millet, 
tion was 57 perce 

percent. The rural population was particularly vulnerable to the 
food shortages going into the fourth year of drought. 

Sudan in normal years is a food sur lus country that exports 
sorghum. The country had not had a cont nuing drought of this 
magnitude for 20 to 25 years. As a result, there were no early 
warning systems or food emergency preplanning units in place from 

rought experience. There was an interministerial committee 
to coordinate relief, but it was ineffectual because of lack of 
interest. 

The PVOs working in Sudan (C E ,  Save the Children Fund, 
and LICROS) had been involved largely with development 

ities or refugee relief. Therefore, they had little or no 
experience with large-scale feeding rograms and related logistic 
problems. 

In the 3 years prior to the 1984-1985 drought, annual ship- 
ments of PL 480 Title I and I11 food totaled 175,000 to 300,000 
metric tons (PIT). These imports of wheat and flour were designed 
to meet the food deficit in urban areas through sales and to 
generate counterpart funds for development purposes. These 
counterpart funds enabled the Government of Sudan to make a 
substantial contribution to in-country transport costs of deli- 
vering Title I1 sorghum to the rural areas during the 1984-1985 
food emergency. 

Going into the fourth year of the drought, the food distri- 
bution system for urban areas was well established and needed 
only to cover the shortfall resulting from the loss of the irri- 
gated wheat crop in the 1983,4984 crop year. As a result, there 





roblems in fee 

There were no Title I1 rams of any magnitude for the 
rior to th 11 of 1984. Earlier Title I' 
ly directed refugee feeding programs. AS a 

result, there was no ast history of transporting and 
buting larg f food into Sudan's rural areas, 
refugee cam 

2.2 The Massive U.S. Effort To Feed Those Affected bv the 
Drought 

85 emergenc food situation in udan continued to 
a truly massiv effort had een undertaken. In 

March 1984, USAID/Sudan alerted A.I.D./Washington to the emergen- 
cy food problem, In June 1984, the USAID Mission requested 
67,000 MT of Title 11 emergency food. By March 1985, just 10 
months later, the Mission's total requests for emergency food 
mounted to 837,000 MT--817,000 MT of sorghum for general feeding 
and 20,000 MT of supplemental feeding food. A.I.D./Washington 
approvals followed a similar pattern, rising from 82,000 MT in 
September 1984 to 507,000 MT in April 1985. In addition, A.I.D./ 
Washington approved Title I shipments of 315,000 MT in FY 1985 to 
meet urban food needs. 

In coordination with other donors, the United States took 
responsibility for the food emergency in the Kordofan and Darfur 
regions in Western Sudan, where a large portion of the at-risk 
population was located. USAID/Sudan9s goal for its emergency 
food assistance effort was to su ply an adequate ration in a 
timely manner to all those at risk in their villages. Its strat- 

was to pre-position food near those at risk prior to the 
inning of the June 1985 rainy season, contracting a private 

sector trucking company (Arkel-Talab), the Sudanese Railroad 
Corporation, and PVOs (CARE and Save the Children/U.K.) to trans- 
port and distribute the food. The Government of Sudan's involve- 
ment was limited to providing the contracting mechanism for 

e sector transport and counterpart funds to finance that 
ort. At the local level, the relief effort relied on 

village leaders to allocate food. 

The evaluation team's assessment concentrated on Western 
Sudan (Kordofan and Darfur regions), which was an area of prime 
U.S. responsibility. Time constraints did not permit examination 
of A.I.D.'s support for other areas of the Sudan. A.I.D. support 
in other areas included an emergency feeding program for up to 
1.5 million people in Kassala Province of the Eastern Region; 
assistance to another nearly 2 million people in the Central, 
Northern, and Red Sea ills areas through WFP (USAID 



cereals, some supplementary foods to PVOs, and funding for trans- 
port); and food assistance to the Southern regions, which 
although limited because of the security situation, required 
considerable coordination. Food was also provided to displaced 
persons in camps in the Khartoum area through indigenous PVOs. 

closely with Ur\JEI[CR to ensure adequate food 
s for the refugee program. Wh le these programs did not 
the same degree of challenge s the Western programs, the 

e m  understands that they were succe sfully implemented 
benefited large numbers of Sudanese and refugees. 

2-3 
USAID Mission Response 

The following chronicles the evolution of Sudan9s and 
USAID/Sudan7s res onse to the 1984-1985 food emergency. 

Time-Line: December 1983-November 1985 

When the results of the 1982-1983 crop year became 
clearer in December 1983/January 1984, the third crop 
year of the drought, the outlook was bleak. The sorghum 
crop was only 1.8 million tons (56 percent of the 1980/ 
1981 crop); millet output declined to 54 percent of the 
1980-1981 crop; and the wheat crop, which serves the 

s, was down by about the same amount. Not too 
nown about the impact of the preceding 2 years 

of drought in the rural areas as the third calendar year 
of the drought began. 

1984 By January 1984, reports began coming in to USAID/Sudan 
Jan. about lack of food in the villages and spontaneous 

migrations of people from northern Darfur and Kordofan 
to the south or to urban areas. Because part of the 
population in this area consisted of nomads or semise- 
dentary people who were normally on the move, it was 
difficult to determine the seriousness or magnitude of 
this drought-driven migration. 

Mar, In March, USAID/Sudan sent a telegram to A.I.D./Washing- 
ton alerting appropriate offices of the potential prob- 
lem. The Darfur and Kordofan regional governments were 
asking for help. However, the Central Government in 
Khartoum was reluctant to admit the problem. The Min- 
istry of Agriculture, although informed of drought 
conditions, did not believe they posed a major problem. 
USAID/Sudan and PVOs put the at-risk population at 1.0 
million (see Figure 4). 
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ril began with increasing reports about the bad con- 
d~tions of man rural families in northern Darfur and 
Kordofan, Sue orts continued in May. 

June In June, USAID requested that A.I.D./Washington provide 
67,000 MT of Title I1 food aid to help farmers in Darfur 
and Kordofan (see Figure 5). The goal was to provide 
enough food to sustain the farmers over Septe 
ber 1984, until the new crop came in. The amount 
requested was related more to what USAID/Sudan thought 
A.I.D./Washington might reasonably be expected to ap- 
prove than to meet ng all of the emergency food needs of 
the Darfur and Kor ofan regions. 

Ju 1 Only after Su an's President Nimieri visited the Western 
provinces was a state of emergency declared by the Gen- 
tral Government, and donors were officially asked to 
help. 

USALD/Sudan and A.I.D./Washington continued discussions 
on the need for a Titie I1 program, with USAIDjSudan 
insisting that the commodity supplied be sorghum not 
wheat. Sorghum was referred because it was a staple 
grown and eaten by the sedentary rural population. 

Aug . In early August, the Washington approval process for 
USRID/Sudan9s initial June re uest for 67,000 MT of 
sorghum began. By this time, USA1D/Sudan7s estimate of 
the at-risk or affected population had risen to 2.0 

A.I.D./Washington approved USAID/Sudan9s first Title I1 
emergency food request for 82,000 MT in mid-September. 
However, because of the delay in obtaining the approval, 
the food did not arrive before the 1983-1984 harvest. 
Although the food arrived too late to meet its intended 
purpose, it turned out that all 82,000 MT and more was 
needed in 1984-1985. 

Meanwhile, USATD/Sudan began putting in place many of 
the operational as ects of the Title I1 program, a 
process that continued for several months: 

- USAID set up a small unit in the General Development 
Office to implement the emergency food assistance 
program, The unit reported directly to the USAID 
Director. Some technical assistance on PL 480 pro- 
grams, logistic questions, and contracting was 
obtained from the A.I.D. Regional ~conomic Develop- 
ment Services Office (REDSO), A.I.D./Washington, and 
other USAID Missions to he1 erational ar- 
rangements, 
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Sept . 

Oct. 

- Financial arrangements were made with the Government 
of Sudan to allocate necessary counterpart funds 
(generated from revious A.I.D. programs) to cover 
port charges and to move food from the port to bene- 

ries. The Food Aid National Administration 
) in the Ministry of Finance was selected to 
ister the funds and let contracts for transport- 

ing emergenc food commodities. 

- Port, railroad, and truck transport capacity was 
assessed. It was decided that the port had the 
offloading and storage capacity to handle planned 

ents and that the railroad had the potential 
capacity to trans ort up to 1,200-1,500 tons of food 
daily. Kosti, in the central reg the primary 
stagi oint for food moving to 
Kordofan; it was also the center for rail transport 
to Nyala, the staging point in the Darfur region. 
From Nyala, trucks transported the food to the 12 
istrict dropoff points (see Figures 1 and 6 ) .  

- erican/Sudanese trucking firm (Arkel-Talab) was 
ed the contract to deliver the 82,000 MT of 

Title I1 sorghum to the 22 dropoff points in Darfur 
and Kordofan. 

rincipally CARE and Save the Children/U.K.) 
were asked to arrange for food distribution from the 
22 dropoff points to the villages and to monitor the 
distribution, usually carried out by the village 
leader or sheik. Grants to PVOs were arranged to 
cover the co ts of gearing u and carrying out the 
new responsi 

In October, the USAID Director and U.N. Resident Repre- 
sentative continued work on determining what assistance 

from the World Food Program (MFP), the 
n Economic Community, and other bilateral donors, 
how donors would share responsibility for meeting 
rgency food requirements. 

ivision of labor was agreed on. USAID/Sudan 
responsibility for Western and Northern 

udan, including the Red Sea Hills. The U.N. and other 
ilateral donors would take Central and Eastern 
udan. (Because of the civil unrest, not much could be 
one about Southern Sudan, but its food availability was 
etter than in other areas.) 





Nov , 

Dec . 

k transport on all but the 
ts for dist 

Within 2 weeks, most of the 20,000 MT of sorghum had 
been delivered to the dropoff in 19 days it 
had reached the 22 district st and was ime- 
diately distribute the PVOs. The 
enough to f on people 430 gr 
day for 23 

The second shipment of 20,000 MT, expected to arrive in 
early December, was delayed (as were the third and 
fourth shipments, w ich arrived in Februar and March) . 

The pending 1984 crop failure became more evident. As a 
result, the position of the rural population in Darfur 
and Kordofan became increasingly desperate. Total food 
grain production was only 40 percent of the 1980/1981 
crop year level: Sorghum was 40 percent, millet was 52 
percent, and wheat was 9 percent. 

Surveys by OXFAM, c ildren/U*K. were 
indicating a rise i le at risk, 
articularly children. 

USAID/Sudan changed its estimate of the at-risk popula- 
tions. Out of a total population of 6.3 million in the 
Darfur and Kordofan regions, the at-ris population had 
risen to 4.2 million, and the seriously at-risk group 
increased to 2,O million, or a little less than one- 
third of the total ulation of the two regions. 

At the end of Dece er, USAID/Sudan submitted its second 
PL 480 Title I1 request to A.I.D./Washington for an 
additional 250,000 MT of 0rghu.m. Together with the 
82,000 MT already receive , this raised USAID/Sudan9s 
total request to 332,000 MT, or the amount needed to 
meet the needs of all the seriously at-risk population 
(2.0 million) in Western Sudan (Darfur and Kordofan 
regions). (USAID/Sudan decided to ask only for the 
amount needed for the vvseriously at-riskw population 
rather than the 4.2 million at risk.) The 250,000 MT 
would provide 430 grams per day for 2.0 million people 
for 270 days. USAID/Sudan also asked for 7,500 MT of 
nonfat dry milk and 2,835 MT of vegetable oil for sup- 

eding programs to be run by the PVOs. The 
lemental feeding was to target the children 
g mothers whom surveys had shown to be most 

ly high-protein food to help 



Dec . 

1985 
Jan, 

ritional de ties caused 
. USAID/Su basic strate 

very of the food to th eve1 and for monitoring 
ution remained the same. 

udan9s goal to be achie ed, the additional 
had to be delivered an in place in West- 
re the rainy season sta ted at the end of 

ng was becoming the critical element. Get- 
ting enough of the 250,000 MT approved, shipped, and 
placed in Darfur and KO fan distribution points before 
the rainy season (July- tember) was not impossible, 
but it woul be very difficult. However, USAID/Sudan 
now had A.I.D./Washington7s fullest support and a high 
priority throughout the A ency for its food emergency 
assistance effort. 

On January 1.1, less than 2 weeks from the receipt of the 
uest, A.I.D./Washington a proved 75,000 MT of USAID/ 
an's 250,000 MT request. Unfortunately, the time 
uired to get a supplemental appropriation to cover 

the increased emergency assistance needs delayed 
approval of the entire a.mount, Wa hington approved the 
remaining 175,000 MT in Janu February respective- 
ly, thus delaying shipment to Sudan. 

Feb. - The second 20,000 MT delivery of the first Title I1 
Mar. program of 82,000 MT arrived on February 6 (almost 2 

months after the first shipment). Truckers were mobi- 
lized more effectively in order to distribute the 
tity of food aid. The railroad, however, continued to 
operate sporadically and at a low level. On March 10, 
the final shipment of the first Title I1 request of 
82,000 MT was delivered to Port Sudan. 

Reports of widespread hardship due to the drought were 
mounting as the fourth year of drought got under way. 
By early March, USAID/U.N. estimates put the total at- 
risk population for Sudan at 6.2 million. Earlier it 
had been hoped that the U.N./WFP/EEC would provide about 
300,000 MT of emergency food. By mid-March, a more 
realistic total was 150,000 MT. Other donor contribu- 
tions were expected to add another 75,000 MT. This was 
much less than the 500,000 MT previously estimated. 

Concerned that thousands would starve if additional food 
were not found, USAID/Sudan made its third Title I1 
emergency food request on March 10, 1985, additional 
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Mar 

lus 7,200 M 

n Western Sudan and 3. 

, Southern Sudan was not includ- 
because of civil unrest.) 

shington considered this third request fairly prompt- 
first tranc e of 75,000 MT was a 

5 ,  However by this time the di 
food to villages in the interior was becoming 

roved only 175,000 
provals) of the 500 

lemental feeding re uest was also 
, but by June 13, 1985 the addi- 
onfat dry milk and 2,700 MT of 

vegetable oil was approved by Wa hington. In pa 
A.I,D./Washington decisions to a prove requests 
meal appear to have been related to the availability of 
funds . 
A successful coup 'etat on April 6 created a 
decision-making hi tus. While new senior offi 

selected, there w uncertainty concerning what 
tion the new Gover ent would take. No one in the 

overnment of Sudan was prepared to make deci 
agreements, contracts, and so on. However, U 
continued to negotiate with relevant agencies 

rogram moving. Likewise in Wa hington, few 
ton waited for 
ditional com- 

mitments. 

nent Relief and Rehabilitation Commission (RRC) 
was established the new Government to replace the old 

issioner was selected (the past head 
he RRC, and the Commission9s staff was 

rawn from the relevant ministries to ensure pro 
liaison among ministries. A close working relationshi 
was established with the U.N. Resident Representative, 
but the Co ission did not lay a major role in the U. S. 
rogram because IF ained the food assistance coor- 
dinator. 

il and May, foo 
led. PV09s wer 
istribution: 



E and Save the Children/U. 
e large food sh 

their expertise in 
t ability. Bec 
there was not 
the startup of 

rural areas increased, Grants to assist CARE and 
from A,I,D. 
elp these PVOs carry 

out their mandate. However, A.I.D./Washington did 
not finalize the rants until August/September-- 
months after the rograms began, 

- Attempts to get the Sudan Railroad Company to give 
priority to the movement of food over sugar were 
unsuccessful; alternate arrangements were made for 
trucks to pick up as much of the slack as possible. 

- Arkel-Talab was awarded its second contract to move 
the 250,000 MT of sorghum and supplemental feeding 
foods. The contract was not approved until late 

rimarily because of the hiatus in decision- 
making caused by the change of government. The new 
Government of Sudan was reluctant to acquiesce in the 
selection of Arkel-Talab for the second transport 
contract, preferring to spread the work among several 
local companies. 

At the end of April, about 67,000 MT of sorghum had been 
delivered to the dropoff points and from there to the 
villages for distribution. This represented about 16 
percent of the total amount of Title I1 sorghum approved 
for Western Sudan, or enough to feed the at-risk popula- 
tion for 11 weeks, 

By May, all of the original 82,000 MT of sorghum had 
been delivered to the 22 district dropoff points, and 
the food aid was beginning to move through the system to 
the villages. By now, most people in Western Sudan did 
not have adequate supplies of food to meet their needs. 
In general even less food than planned was delivered to 
those in harder to reach areas, 



June 

Within 2 weeks, over 2 rghum and other 
goods from t e donor cou 
serious bert 
ever, by car 

hip had more t 

Adequate food was now in-country. Distributing it to 
the difficult-to-reach areas of Darfur and Kordofan 

e the problem. 

Jul In July, heavy rains began, which hampered both railroad 
transport. 

Rail transport was also hampered by lack of locomotives 
and frequent washouts 
Nyala. USAID/Su 
contract with Ar 
to the railroad. The Mission also had contracts with 
two other private firms for railroad maintenance. 

It became increasingly difficult to supply the major 
staging areas of N ala and El Fasher with food. Arkel- 
Talab was continui g to deliver food during the rainy 
season, but mainly o easily rea hed dropoff points 
less affected by t rain. In A ril, Arkel-Talab was 
transporting large uantities of food to Darfur (Nyala 

Fasher), even weeks efore a contract was 
el contract it was discovered, allowed 
eliver food to various dro off points at 

the rate and time of its own c oosing, as long as all 
deliveries were made by the en of the contract date. 

In August, the cost of renting trucks increased signifi- 
cantly, primarily because they encountered more and more 
delays in trying to cross the wadis (dry river beds), 
which were now filled with water (see Figure 7). (One 
group of trucks was trapped between two water-swollen 
wadis for 21 days waiting for the water level to go 
down. ) 

The 10 General Electric locomotives ordered 
earlier--using nonfood emergency assistance funds 

0 million)--were delivere to the Sudan Railroad 
Company along with spare parts. They were immediately 

service to enable the railroad to carry more 





Aug . remotest areas was 
arent as the s er wore on. 

e to bring foo 
It, A.I.D. contracted 
ort aircraft (C-130) 
hardest hit areas in 
le by other forms of 
ecame operational in 

to hard-hit 

. policy was to make 
r of people 
ersuade farm 

families to remain in'their villages so that they would 
lant food gr ins now that th 
ugh the cost of using helico 

enditure was justifiable. 

USAID/Sudan and the Government of Sudan agreed on a 
release of counterpart funds to buy seeds for farmers to 
plant now that the rains had arrived. All seed for the 
emergency program was purchased locally. Some farmers 
planted U.S. sorghum, which had not been pretested and 
was a hybrid variety. 

The European Economic Community (EEC) sent resident 
staff to Khartoum to expedite its assistance contribu- 
tion. EEC transported small vehicles to service El 
Geneina Town. Trucks provided by EEC were not used 
during the 1985 program. 

Trucks that had been contributed by the Italian Govern- 
ment, the EEC, and Band-Aid, began to arrive. 

Fuel became a major problem, and generally speaking, was 
not available in the regional and district capitals of 
Darfur and Kordofan regions. The EEC lanes and the 
U.S.-support C-130 plane helped by transporting fuel to 
the needed areas. 

E and Save the Children received the first shipments 
of food for supplemental feeding (nonfat dry milk and 
vegetable oil) and began to train staff to carry out 
ttwetft ((gruel) feeding programs. Some dry feeding pro- 
grams also were undertaken. It would take several 
months for these supplemental programs to become fully 

its staff in the field starting in December 
1984, Four additional staff were added in August 1985: 
one person for Port Sudan, one person to cover Eastern 



Aug . and Central regions, one person for Kordofan and Darfur 
regions, and one person for administrative support. 
Their role was to monitor operations in these areas, add 

AID/Sudan9s supervisory capability, and 
n reporting. 

The U.N. Office of Emergency Operations/Sudan (UNEOS) 
had mobilized an impressive staff drawn from its other 
agencies (e-g., WFP, 0, and FAO). UNEOS 
helped the RRC create an early warning system and a 
disaster planning unit. The WFP was r ning a transpar- 
tation coordination unit. UNICEF and 0 were working 
on health programs. 

UNEOS had also been hosting joint donor meetings to 
exchange information on the existing emergency food 

and the future (see Table 1)- 

Sept , By the end of the rainy season in late September, the 
332,000 MT of sorghum in USAID/SudanPs first and second 
Title I1 re uests had arrived in Sudan. Most of the 
food in USAID/Sudan9s third Title I1 request also had 
arrived. 

It was again ossible for trucks to get into outlying 
areas and dsliver the food to severely impacted 
villages. 

Oct . In October the evaluation team arrived in Khartoum for a 
2 l/2-week stay. One team member visited 11 villages 
and 171 beneficiaries in the remote areas of the Darfur 
and Kordofan regions. Title I1 food was found in all of 
the homes visited. Although the amounts were limited, 
they were essential supplements to famine food eaten by 
the rural population in those areas. A refugee camp on 
the Chadian border was also visited. This direct con- 
tact with beneficiaries in the most severely affected 
areas was possible only because of the air lift and 
helicopters made available by USAID/Sudan. The team 
used chartered aircraft to visit a supplemental feeding 
program 70 kilometers (km) from El Obeid; the supple- 
mental feeding program here used four-wheel drive 
vehicles furnished by CARE. 

The team used USAID/Sudan and EEC airlifts to visit Port 
Sudan and the staging areas of Nyala and El Fasher in 
order to examine the logistic aspects of the food aid 
efforts. 

In Khartoum, the team met with managers of the emergency 
food program from the Government of Sudan, UNEOS, WFP, 
UNICEF, PVOs (C E, SCF/U.K,, OXFW), and Arkel-Talab. 



Table 1. Donoh PPe Arrivals of Food as oh 
(metric tons) 

Donor 
Drought Drought Refugee Refugee arket Market Total Total 

Committed Arrived Committed Arrived Commi tted Arrived Committed Arrived 

WFP 
EEC 
United States 
United Kingdom 
Canada 
Japan 
China 

etherlands 
orth Yemen 

Libya 

ustralia 

Band Aid 

Swedish Church Relief 
ait Relief Commit. 

Saudi Red Crescent 
UAE Relief 
Iran Red Crescent 

Total 
Percentage 

. Office of Emergency Operations in frica ( 1 9 8 5 1 .  



Oct . icultural su 
an, the Worl 

lower range of the Gove an's estimate. 

By October, PVOs were re ins had been 
uneven. Some area 
other areas would 
late-season rains. There 
was estimated at 2.0 to 3.0 million. Substantial emer- 
gency food assistance would be required in 1985-1986: 
400,000 MT of sorghum and additional su plemental feed- 
ing foods. 

ost agreed that there would be a surplus of sorghum. 
Thus, some of the 4 0,000 MT of emergency food assis- 
tance needed could otentially be purchased locally to 
help support the price of domestic sorghum, particularly 
in Eastern Sudan. However, the amount that could be 
purchased was unclear. Assuming purchases of 442,000 
MT, the cost of purchases and trans ort of food from 
Eastern Sudan to vill ges in northe n Darfur and 
northern Kordofan and other parts of the country was 
estimated between US$160 and US$180 million. 

Nov . Remote-sensing data, satellite pictures, and on the 
ground observations were used to determine the size of 
the sorghum and other food crops. However, this infor- 
mation would not be available until late December/early 
January . 
A.I.D./Washington and USAID/Sudan decided that in 1985- 
1986 the United States should not undertake the dominant 
management role nor serve as the principal supplier of 
food and funding. Thus, its strategy was for a consi- 
derably lower USAID Mission profile in 1986, with the 
leadership role for food emergency assistance being 
passed to the United Nations. Because of continuing 
concerns about the still limited capabilities of the 
Government of Sudan to handle the emergency effort, the 
United States and the U.N. Emergency Office/Sudan 
(UPJEOS) in New York agreed that the United Nations would 
play the major coordinating role and that PVOs would be 
responsible for receipt, transport, and distribution of 
the 1986 sorghum. The U.S. contribution of food, 
financing, and technical assistance would not exceed 50 
percent of the total. 



Nov . To implement this strategy, USAID/Sudan recommended that 
100,000 MT of U S .  Title I1 sorghum, presently at Port 
udan, be turne over to UNEOS and that funds be ob- 
tained to enable UNE tribute the food. The 
ocal UNEOS office a d WFP had stated earlier that they 

were willing to take this responsibility, but they also 
stressed that the U.N. would have to find the funding 
for this new role in 1986. 

roposed that the U.S. food contribu- 
groups be given directly to U.S. PVOs 

Sudan and to Save the Children/U.K. The 
directly responsible for distributing the 

food to the villages. Funds for distribution would be 
furnished from U.S. dollar sources. Specific requests 
for Title I1 assistance to major PVOs were sent to 
A.I.D./Washington. At the end of November, A.I.D./ 
Washington was evaluating these proposals. 

3. EVALUATION RESULTS: FINDINGS, CONCLUSIONS. 
Pu.Ru'D EECOivEviEEu'DATI ON5 

Overall the accomplishments of USAID/SudanTs and A.I.D./ 
Washington's 1984-1985 emergency food assistance effort were 
ubstantial. Given the circumstances, the performance of this 

rogram was impressive. Over 900,000 MT of Title I and 
rains (whea and sorghum) were shipped to Sudan and 
ed among it urban and rural population. Combined with 

other donor food shipments, over 1 million MT of food reached 
its at-risk populations. A complex series of logistic, 

social, and political hurdles were overcome, and the lives of 
many farm families in rural areas were saved. 

Despite these positive results, A.I.D. did not fully achieve 
its goal in terms of the quantity of food distributed, timeli- 
ness, or appro riateness. Thus, there is room for improvement in 
implementing emergency food assistance in Sudan. The evaluation 
results related to the needed improvements are presented here 
under the broad headings of timeliness, management, impact, 
planning, and 1986 emergency food assistance strategy. 

3.1 Timeliness 

Timeliness was the critical factor in the 1984-1985 emer- 
gency food assistance program for Sudan. Although overall, the 
USAID/Sudan and A.I.D./Washington record is impressive and the 
three separate requests for Title I1 emergency assistance in 

85 were increasingly handled more expeditiously by A.I.D./ 



Washington, it is important to understand that important targets 
were missed, which resulted in hardship and added expense for the 
program. 

3.1.1 Findinqs 

I. The first Title I1 request for sorqhum did not achieve 
its initial obiective, which was to provide food to farmers dur- 
ing the months of September-November 1984. The first shipment of 
sorghum arrived in late November, after the 1984 crop was 
harvested. 

2. The food from the first Title I1 request was still 

sorghum and millet crops in 1984 (see Table 21, 

Table 2. Production Data for Sudanese Food Crops, 1981-1984 
(metric tons) 

Crop 1981 1982 1983 1984 

Sorghum 3,277 2,000 1,81 1,300 

Millet 573 341 314 300 

eat 163 180 162 15 

Source: USAID/Sudan telegr (December 27, 1984). 

3. Shipments of the first Title I1 request of 82,000 MT 
were badly scheduled with a 2-month qap between the first and 
second shipment (see Table 3). USAID/Sudan, worried about port 
congestion, asked A.I.D./Washington to delay the arrival of the 
second 20,000 MT shipment. However, 4-6 weeks passed before new 
schedules could be worked out, which added to the delays. 
Overall, the first Title I1 request for sorghum took about 9 
months from the date of USAID/Sudan9s request in the summer of 
1984 until all of the requested food arrived in Sudan. The 
82,000 MT approved was to help the at-risk population of 2.0 
million in western Sudan during the difficult period just before 
the 1984 harvest (September-Nove er 1984). The first ship 
rrived in November 1984 and the last in March 1985. Although 
ood assistance was still very much needed in 1985 because of the 
loss of the 1 4 crop, the delays kept the food from reaching 



ion in the difficult eriod before the 
inal objective. 

5. Failure to pre-position the sorghum prior to the rains, 

6. Helicopters and support aircraft had to be brousht in to 
service areas that were inaccessible by truck. Although it only 
took A.I.D./Washington 10 days to approve the second Title I1 
request (made in December 1984) for 250,000 MT of sorghum for 
Darfur and Kordofan, there were implementation delays and the 

did not arrive at Port Sudan until July 1985, 7 months 
after the request. 

important component of the request was USAID/Sudan7s 
ce that most of the food arrive in Su an by April to 
re-positioning of the food in the har -to-reach areas in 

ordofan prior to the rainy season, which began in 
June. Only 45,000 MT arrived in April; most of the remainder 
arrived at the end of May and early June, too late to be distri- 

rior to the rainy season, 

7. The third Title I1 request moved rapidly throush the 

request, 175,000 MT of the 500,000 MT sorghum requested had 
arrived at Port Sudan. The 175,000 MT of sorghum arrived on 
August 10, requiring one-third the delivery time of the 82,000 MT 
shipment under the first request. 

8 ,  A,I.D.'s long request-approval-shipment cycle did short- 
en the 1984-1985 period, but it still took nearly 12 months from 



Table 3, rojected Arrivals for PL 480 Title I1 Commodities 

Consigned Quantity Est, 
Vessel Name Commodity  TO^ (MT) Arrival 

Comanche Sorghum Blk 

A1 Karim Sorghum Blk 

Sugar Is lander Sorghum Blk 

O/Seas Marilyn 

Subtotal Tranche 1 

astasia 

Spirit of Liberty 

Po lyxeni 

King 

Oromonte 

Delta Mar 

Falcon Princess 

Kenya 

Tramountana 

Golden Endeavor 

Jewon 

Michalis 

Green Harbour 

Green Harbour 

Balder Z Dawn 

Bennington 

Subtotal Tranche 2 

Nonfat Dry Milk 

Sorghum Blk 

Sorghum Blk 

Sorghum Blk 

Nonfat Dry Milk 

Nonfat Dry Mil 

Sorghum Blk 

Bulgur 

Sorghum Bag 

Sorghum Blk 

Sorghum Blk 

Veg. Oil 

Flour Bagged 

Corn-Soya Milk 

Nonfat Dry Milk 

Sorghum Blk 

Vardass Sorghum Blk 

irit of Liberty 

Neches 

Popi P Veg. Oil 

Baltic Transporter Sorghum Blk 

Baltic Transporter Sorghum Blk 

Cape Kennedy Veg. Oil 
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Table 3. Projected Arrivals for PL 480 Title I1 Commodities (cont.) 

Consigned Quantity Est. 
Commodity  TO^ (MT) Arrival 

Houston Veg. Oil G/G 3,461 7/27/85 

elta Mar 

Kenya 

Stonewall Jackson 

Nade lhorn 

Nade lhorn 

Cape Star 

Robert E ,  Lee 

Robert E.  Lee 

Nonfat Dry Milk 

Bulgur 

Flour Bagged 

Sorghum Blk 

Nonfat Dry Milk 

Corn-Soya Milk 

Nonfat Dry Mil 

Robert E.  Lee Veg. Oil G/G 2,722 8/15/85 

Green Harbour Corn-Soya Mil G/G 2,087 8/20/85 

Green Harbour Veg. Oil G/G 987 8/20/85 

Green Harbour Veg. Oil G/G 2,034 8/20/85 
Sorghum Blk G/G 2,500 8/00/85 

Van.il V.l Veg. Oil G/G 584 9/01/85 

Delta Mar Beans 1,347 9/20/85 

Delta Mar 

erican Calif. 

hirley Likes 

Virginia 

erican N. Jersey 

erican Virginia 

Subtotal Tranc 

Total 

Corn-Soya Milk 

Veg. Oil 

Corn-Soya Milk 

Beans 

Corn-Soya Milk 
Nonfat Dry Mil 

a ~ / ~  = government-to-government. 

an General Develo rnent Office, August 19, 1 



preplanning an planning for distribution once the 
riginal strat oned and food had to be distributed 
uring the rai 

. Estimated food needs were volatile. 

Information on the size of the harvest was not available; 
data were extremely limited. There were no preplanning 

articularly longitudinal socio-anthropological baseline 
studies that would have permitted informed judgments to be made 
on the movements of nomads and of sedentary populations in search 
of food. 

10, 41+hh17~h L u  T T C - A  udfi~D/Siidail T began to tiwelop various planninq 
documents in 1984, predisaster units do not seem to have been 
established, even after 3 years of drousht. However. the Dutch 
surveved port and road capacities both in early 1984 and aqain in 
1985. 

11. The Government of Sudan was preoccupied with economic 
and political problems. F was, and continues to be, the 
permanent Government of Sudan agency for handling food aid. 
Until May 1985, when the new Government set up the Relief and 
Rehabilitation Commission ( R R C ) ,  the Government had no overall 
permanent food emergency structure. The RRC ited staff and 
resources with which to handle the surge of a nistrative and 
erational matters caused by the emergency. 

12. Mobilization of donors other than the United States was 
ineffective. A.I.D. usually filled the food, finance, and man- 
agement gaps when other donors could not complete their tasks. 
But often action coul en only well after others had missed 
their schedule, thus creating further delays. 

, the United tates financed 80 to 85 percent of 
the total cost of the ~ O O  emergency assistance for Sudan, At 
one point, projections of U.N., WFP, and EEC contributions were 
around 170,000 MT; total contributions by other donors were 

ected to be about 400,000 MT. In fact, total contributions 
m other dono s did not exceed 200,000 MT. The U . N .  was slow 

to react and di not establish its U.N. Emergency Office in the 
Sudan (UNEOS) until June 1985. 



3.1.2 Conclusio 

of timeliness direc uced the desired 
istributed wh 
in inaccessi 

arrivals of co 

2. The timeliness of A.I.Deqs emergency food assistance in 
udan can be improve . For example, pr 
rior to the rainy s ason will improve 

nothing else is done. Preplanning, development, and implementa- 
tion of an action plan for all participants and rno e effective 
donor coordination (especially between the United tates and the 
United Nations) are also necessary for suc improvement. 

3. More could have been done to improve equity by ensuring 
delivery to remote villages. For example, the contract with 
rivate trucking firm could have been more tightly drawn. 

4. Damaging delays resulted from the approval and shipping 
process on USAID/Sudan9s first and second requests but not on the 
third (see Table 4). The first request was delayed because 
A,I.D./Washington took several months to approve the request and 

ing schedule was flawed; the was approved 
ut was delayed because of lac 

request was not delayed. The supplemental appropriation for food 
was approved in late March, and funds were available. Previous 
A.I.D./Washington procedural and administrative questions had 
been resolved, and the President and the A.I.D. Administrator had 
accorded top priority to the emergency feeding program in Sudan. 

5. A.I.D./Washington, under the proper circumstances, can 
move rapidly an respond in a timely manner. 

3.1.3 Recornendations 

1. A time-phased action plan laying out the critical path 
for the 1986 emergency food assistance program should be prepared 
as soon as possible. 

2. Training efforts by UCJEOS and RRC to support establish- 
ment of an early warning system and predisaster lanning unit in 
the Government of Sudan should be carefully monitored and 
supported with funds and technical assistance. 

3, Baseline social/economic studies should be undertaken 
now to provide a etter data base for decision-makers in the 
future 



Table 4. Food Request and Approval Dates for the Title I1 
Emergency Food ~ssistance Program in Sudan, 1984-1985 

(in metric tons) 

Quantity 
Quantity Approved 
Requested Request by A.I.D./ Approval 

Commodity by USAID Date Washington Date 

Sorghum 250,000 12/17/84 75,000 
12/17/84 75,000 
12/17/84 100,000 

Sorghum 

Sorghum 

eat 

Supplemental 
Feeding 
~ o o d s ~  45,000 

Total 917,000 

Note: A.I.D./Washington approved 552,000 MT, or 65 percent of 
the total requested by USAID/Sudan, including food for 
supplemental feeding programs. 

%?eleased from Refugee Feeding Program Stocks. 

b ~ n  general, supplemental feeding programs started in August 
1985. 

Sources: USAID/Sudan records; A.I.D./Washington telegrams. 



4. The Government of Sudan, the U.N., EEC, and bilateral 
donors should be reminded of the cost of not providing assistance 
before the rainy season and of the need to take timely action. 

3.2 Manasement 

Management was an important determinant of the degree of 
y the emergency food assistance rogram. Food 
emergencies are unplanned and c eate complex, 

chaotic situations that require flexibility and the willingness 
to take quick, decisive action. Good management practices and 
experienced personnel are particularly important to a successful 

onse to an emergency. 

Thus, effective, experienced management was a rime consi- 
deration for the Sudan emergency food assistance program, which 
involved millions of people, millions of dollars, thousands of 
tons of food, heavy and light equipment, and liaison and coordi- 
nation at all levels of government and with many donors ibilat- 
era1 and multilateral), The program was carried out under pres- 
sure and in a crisis atmosphere, which demanded excellent manage- 
ment and a management staff with broad experience and knowledge 
of many disciplines (e.g., planning, finance, agriculture, public 
health/nutrition, economics, social/anthropology, logistics, and 
public administration. However, in Sudan, the core unit of 
full-time contract and direct-hire staff responsible for plan- 
ning, designing, implementing, and monitoring the US$200 million 
84-1985 emergency food rogram rarely exceeded four or five 

persons. Not until the summer of 1985 was the staff expanded to 
include field monitors and headquarters staff as described below. 

.2.1 Findinss 

1. To manage the emersencv assistance prosram, USAID/Sudan 
formed a small unit in its General Development Office, drawinq on 
existing personnel from the Mission, who had no special skills in 
the manasement of emergencv prosrams. This management strategy 
is counter to the usual A.I.D. policy and practice of matching 

ropriately skilled personnel with the importance of the 
assignment. It forced a small group, eriodically calling on 
others in USAID/Sudan, to manage a rogram of over US$200 million 
in Title I1 food and nonfood emergency assistance. The group's 
management tasks required extraordinary effort, time, and dedica- 
tion. 

The use of inexperienced and too few ple led to mistakes 
rogram. A1 
nagers with 



tance experience in other drought-stricken areas could have 
antkipated ossible problems in Sudan and ta en steps to elimi- 
nate or mitigate their effects, 

Only in July/August 1985 was the staff augmented by one 
monitor at Port Sudan, one person to cover the Eastern and 
Central re erson for the Darfur and Kordofan regions, 

inistrative support. Additional staff was 
recruited t er records of the flow of commodities 
purchased u ergency program, thus improving the record- 

ing and the field reports. PVOs commented on the usefulness 
of having A.I.D. representatives in the field to work with them. 

more difficult bv 

respond quickly and forcefully in dealinq with the growinq food 
emerqency. 

cient 
fully. 
the si 
quick, 

. A.I.D.'s normal manaqement svstem did not allow suffk 
flexibility and speed to deal with the emerqencv successz 
At the USAID/Sudan level, particularly in an emergency of 

ze and complexity of the Sudan drought, the ability to take 
decisive action was important. However, the A.I.D. man- 

agement system is designed as much for control as for action; 
major decisions and actions are considered in a deliberate man- 
ner, usually after much consultation. Both USAID/Sudan and 
A.I.D./Washington successfully solved many problems "despite the 
system," but the system was often a hindrance to and not a help 
in meeting the food emergency. 

The USAID Director found the normal A.I.D. procedures com- 
plex and time-consuming, especially with respect to contracting. 
His staff did not include the full complement of contract offi- 
cer, lawyer, and other administrative personnel needed to effec- 
tively deal with the emergency. He sometimes did not have the 
authority to sign a contract because the amount was too large. 
Furthermore, because of the size or special characteristics of 
some contracts, normal regulations called for the contracts to be 
sent to Washington. Although drawing on REDS0 staff or on pickup 
teams from A.I.D./Washington helped in emergencies, normally such 
staff remained in-country for only a limited time and some were 
not experienced in the type of problems encountered in Sudan. 

Several of these problems were temporarily solved with the 
tacit understandings that "we'll fix it later." However, the 
Mission Director and other senior A.I.D. employees were sometimes 
placed in ambiguous administrative/legal situations for reducing 
red tape in order to save lives, 

4 .  Most of A.I.De9s coordination efforts took place in 

capitals. Donor coordination was carried out by the Mission at 



the country level to ensure that programs did not duplicate each 
other or corn ete. In-country rogram coordination was also 

ble for exch information about o 

USAID/Sudan coordination efforts were less effective in 
getting other donors working in Sudan to incre se their foe 
contribution or to supply more equipment on an emergency basis. 
Such efforts are more successful when carried out in the capitals 
of donor countries by W ington-based staff or the U.S. 

ors in those countries. 

the Government of Sudan id not handle coordination of 
emergency assistance; the local U.N. office was responsible for 
the coordination. Its attempts to solicit funds and coordinate 

were not especially successful because other donors did 
e their agreed-on contributions. 

Donor countries tende to wait for the United States to make 
a move before committing themselves. To encourage their national 
governments to respond, representatives of donor countries pre- 
ferred a clear U.S. declaration of intent. No announced U S .  
commitment or a vague one discouraged other donors from making an 
early announcement of help. 

5. USAID/Sudanys use of the private sector, local qovern- 
ments, and PVOs to help manase and implement parts of the proqram 

. Using PVOs to work with local governments to 
ia for distributing food and to monitor distribu- 

tion, combined with the use of the private sector for transpor- 
ting food, worked well in Sudan. Often PVOs had the confidence 
of the local government and so were able to monitor feeding 
programs and receive better and faster responses than did 
visitors from the capital. Generally, good relations allowed 
PVOs to work with local leaders or sheiks and enabled them to 
gain better insight into the local scene. 

USAID/Su.dan9s general feeding program strengthened PVO 
organizations and achieved A.I.D.'s objective of feeding people 
in their villages. The grassroots contacts of PVOs helped keep 
farmers and their families in their villages. thus when the 
rains came in 1985, the farmers were generally in place to 
receive seed rations for planting. 

6. USAID/Sudan did not trv to link the food emergency with 
lonq-term development activities in a substantial way. In situ 
feeding that enabled people to quickly return to farming was 
carried out. Seeds were distributed to farmers when the rains 
came, but they were ordered and delivered to villages very late. 
In situ feeding also was used because it reduced the spread of 
communicable diseases, which strike particularly at young 
children. 



Other donors and UNICEF-orga 
ate local water wells in village 

ctivities, inclu ity of food-for- 
for 1986, 

3.2.2 Conclusion 

1. A.I.D. ma t of the Sudan food emergency could have 
been improved by u fficient, experienced personnel and by 
using a more flexi eedy decision-making process. 

2. The performance of other donors and international 
agencies was an important determinant of A.I,De9s overall suc- 
cess; however too much responsibilit for ensuring the coopera- 
tion of other donors was left to USAID/Sudan. 

3. USAID/Sudanys strategy of using the private sector, 
local governments, and PVOs was effective and would have worked 
even better but for the need to distribute food during the rainy 
season, which was unplanned. 

4. The strategy can be improved in 1986 by using more than 
one private trucking firm and by building up more local expertise 
to assist the PVOs. 

5. USAID/Sudan7s emergency food assistance strategy also 
resulted in other important benefits: increased private sector, 
PVO, and local government activity and improve capabi 1 ity among 
Sudanians to handle an emergency. 

6. Despite in situ feeding, the lack of linkage between the 
food emergency and longer term development led to very late 
rehabilitation responses, such as provision of sorghum seed. 

3.2.3 Recommendations 

1. A.I.D./Washington should refine its management of all 
aspects of food emergencies in Sudan and stop trying to get by 
with existing management personnel, practices, and systems. It 
should focus, via an early management review, on the sufficiency 
and experience of management personnel and the adequacy of 
intended management practices in each food emergency--just as it 
does when it examines project management during the design 
phase. The review should include A.I.D./Washington, USAID/Sudan, 
and A.I.D. relationships with PVOs, the private sector, various 
levels of government, and other donors. 



2. A.I.D. should provide the Mission with sufficient, 
erienced personnel when a food emergency arises. A computer- 
d A,I.D. roster shoul be developed from which such AeIoD. 
sonnel could be drawn. 

3. A.I,D. should develop a se e, rapid decision-making 
track to deal with food emergencies as the one in Sudan in 
1984-1985. 

4. A.I.D./Washington should take major responsibility for 
the coordination of donors a international agencies involved at 

level in food emergencies in 1986. 

5. USAID/Sudan should extend and improve its strategy of 
ate sector, local governme and PVOs to hell? 
lement its emer g r m  in 1986. In 
re effort shoul ted in 1986 to build 

Sudanese capacity to cope with emergency food programs. 

6. From the very beginning, USAID/Sudan should plan its 
1986 emergency food assistance in the context of longer term 
development. Particular attention should be given to the poten- 
tial for food-for-work project to assist in building road, water, 
and other infrastructure while emergency feeding is still re- 
quired. USAID/Sudan should also examine the long-run issue of 

eople should be encouraged, through in situ feeding, to 
remain in the arid north (where agriculture is subject to fre- 
quent droughts) or whether, over time, they should be encouraged 
to move farther south by linking development programs in the 
south with the pressures of the drought in the North. 

Impact 

3.3.1 Findings 

1. Sudan was already experienced in handlinq Title I and 
Title 111 assistance, which over the last several years has 
rapidly expanded to meet the needs of city dwellers. The size of 
PL 480 Titles I and 111 programs ha been growing over the last 

era1 years. Title I assistance to Sudan was 161,000 MT in 
0-1981 and 72,000 MT in 1981-1982. As consumption increased 

as the effects of the drought became more severe, Title I assis- 
T in 1982-1983 and rose to 347,000 NT in 
85, 315,000 MT of Title I wheat and 



flour were approved. This was 32,000 MT less than in 1 
but there was a carryover o 121,000 MT of FY 1983-1984 Title 111 
wheat and flour, (Table 5 rovides information on food-grain 

uirements, s pply, and the food deficit,) 

2. At the marsin, the food that was delivered to rural 
beneficiaries was very important and made a critical difference 
in keepinq manv of them alive and in their villaqes. USAID/ 
Sudan's emergency food effort rovided no more than one-third of 
the food needed by beneficiari s during the critical 
before the rain 

reports for May 1985 show that beneficiaries 
in northern Kordofan received the equ ent of 6-10 (jays supply 
of food from USAID/Sudan distribution ring May 1985, or 19-33 
ercent of the uivalent minim lanned for each benefi- 

for May. However, these amounts of grain, 
ions in June, July, and August were critical 

While major credit for survival must be given to the use of local 
famine foods, on the margin this additional food assistance 
enabled many more to survive. The amount of food. delivered to 
isolated areas by helicopter beginning in August was relatively 
small (2,700 MT); however, recipients interviewed in isolated 
villages reached by helicopter in October indicated that, in many 
cases, this food had met desperate eeds, (Appendix B contains 
more information on this important 

3. Rural people qot too little food to meet their needs and 
did not get it when needed. Those in easy-to-reach areas got 
more food sooner than those in inaccessible areas. Based on 
field data from interviews with beneficiaries and field monitors9 
reports in Darfur and Kordofan, food reached all segments of the 
at-risk populations as of Septe 5 .  Before September, a 
combination of poor road condit other logistic problems 
led to higher rates of distribution in easil accessible areas 
and little or no distribution of food in ina cessible areas. 
Private contractors were reluctant to risk their equipment in 
ifficult terrain uring the rains an increased trucking rates 
for difficult areas to four to ten times those for accessible 
areas. 

areas. Most of the trips (80 percent) were to 12 villages in the 
hard-hit El Geneina District along the Cha ian border. In addi- 
tion, nine other villages were serviced in other districts. 



Table 5. Food Grain Consumption Requirements and Supply: 
Countrywide Food Deficit Information, 

November 1984 to October 1985 

Item Amount (MT) 

Consumption Needs 

Food Grain Availability 
Local Production 
Wheat 
Millet 
Sorghum 

Stocks on Hand (Nov. 1984) 
Commercial Imports 

Food Wid 
United States 
Title I (wheat) 
Title I1 (sorghum) 
Title I1 (~orghum)~ 

Other Donors 
WFP (sorghum) 
Canada (wheat ) 
EEC (wheat )b 
China (rice) 
Germany (wheat) 
Holland (wheatAb 

Total Availability 

Deficit 

b~roposed; USAID has reports that WFP may receive only 
25,000 MT and that the EEC request, including Holland, 
may be increased to 160,000 MT. 

Source: USAID/Sudan telegram to U.S. Department of State, 
December 27, 1984 fs'Sudan Title I1 Emergency Food 
Request : Second" ) . 



same issues, so that even cross-sectional comparisons were diffi- 
cult. No control groups were used. Thus, there was no baseline 
rom which to measure the impact of A.I.D., 's emergency food 
rogram. 

6. People used many different strategies to stay alive. 
They ate famine foods; sold all their jewelry, cattle, and farm 
implements to purchase food from urban areas; sent household 
members to town to work so they could buy food; depended on their 
extended families for food handouts; lived temporarily with 
extended family members to get food; or immigrated to towns or 
camps where food was more available. 

As indicated earlier, in the srunmer of 1985, those in iso- 
lated areas were in desperate straits, well into the fourth year 
of a drought that had worsened each year. These people resource- 
fully combined migration, alternative resource mobilization, and 
intrafamily relationships in various ways to survive. Because 
few supplies had been pre-positioned and distributed in the hard- 
to-reach areas, the predominant source of food for critical peri- 
ods during 1984-1985 was traditional famine foods, or the selling 
of jewelry, cattle, and farm implements to buy food from town 
markets or from other individuals who had surplus food. Normal- 
ly, these basic items are never sold except in matters of life 
and death. Famine foods are generally of high caloric value but 
are difficult to use and undesirable under normal circumstances. 

Typical famine foods were grain stored by termites; peanut 
shells made into a flour paste; seeds of a poisonous plant soaked 
to remove toxins and boiled; dried watermelon seeds and shells; 
dry grass, roots, and tree bark; and palm seeds and leaves of the 
tebeldi tree. 

7. As the 1985 drousht year drew to a close, most people 
seriously affected by the drousht had exhausted their resource 
reserves--jewelry, seed stocks, extended family welcome, famine 
foods--and, in many cases, their body's nutritional reserves, 
The extent of their 1984-1985 harvest plus emergency food will 
determine how well they fare in 1986. 

8. With the advent of rehabilitation efforts and a better 
1984-1985 crop. but with some people still in need of food. food- 
for-work procrrams by PVOs are a promising approach. Numerous 
food-for-work projects would be consonant with A.I.D.'s long-term 
development program (village wells, tree planting, village 
gardens, and the like.), The sample rains of 1985 in Sudan will 



produce a bumper crop of sorghum. However, the rains were not 
uniformly good over the country. For 1986, the at-risk popula- 
tion is placed at 3.5 million, comprising farmers with no harvest 
or with harvests that will yield less than their family's needs, 
and pastoralists with insufficient or no livestock to trade for 
grain. 

Many people in targeted rural areas will require assistance 
in 1986. Food-for-work projects are useful in that they provide 
for food needs and make a positive contribution to development. 

PVOs in Sudan are experienced in food-for-work projects and 
can be expected to field the type of personnel needed to care- 
fully design, organize, and implement food-for-work projects. 

9. General feeding was not proqrammed iointly with supple- 
mental feedins or health inputs. Supplemental feeding was 
initiated late in the 1984-1985 period, and health inputs were 
never introduced in a serious way, amounting to only USS.02 per 
person in the seriously at-risk category. Although very often 
supplemental feeding programs are considered at the outset of a 
general feeding program, this kind of assistance was not 
requested until the second PL 480 Title I1 request in December 
1984. Where possible, supplemental feeding programs should be 
planned and implemented at the same time as general feeding 
programs. 

The process for approving specific commodities for supple- 
mental feeding programs was slow, and commodities arrived piece- 
meal. As a result, CARE and SCF/U.K. did not begin their train- 
ing programs until August 1985, and by October 1985 most of the 
supplemental feeding programs were only in their early stages. 
As of November 1985, 52 percent of the supplemental foods were 
still unallocated. A total of 48 percent had been allocated, 34 
percent to the Kordofan region (CARE) and 14 percent to the 
Darfur region (SCF/U.K.) (see Table 6). 

There was no attempt to integrate health efforts into the 
general emergency food program for 1984-1985, although the risk 
of epidemics was one of the considerations in favor of keeping 
the affected population in their homes rather than in camps. The 
US$578,000 in medical supplies, while very useful and needed, was 
allocated on an ad hoc basis in response to specific requests. 
(See Table 7 for a list of nonfood emergency assistance including 
medical items.) 

10. Monetization of Title 11 food aid did not work well 
because of lack of distribution and financial controls. The 
sales programs diverted food to urban markets when the need was 
greater for rural areas. Only a small amount of Title I1 food 
was distributed through sales in 1985. Sales of Title I1 food 
were stopped as a result of information furnished by PVOs 



le 6 .  P L  4 8 0  Tit stribution in Sudan 

llocation 

end 
0 .  

umulative 

Total 

Distribution 

Wheat Soya Cumulative 
Distribution Sor 

ordofan I 
Darfur I 
ordofan I1  1 2 5 , 0 0 0  

Darfur I 1  
ordofan SP 

Darfur SP 
assala 8 2 , 0 6 1  

Central 4 6 , 0 0 0  1 2 , 0 0 0  
2 , 0 0 0  

ahrel Ghazal 2 , 0 0 0  
EEC Dist. 6 , 0 0 0  
Omdurman 6 , 1 0 0  
ef ugees 1 0 , 0 0 0  

P - p  - 
Total 5 0 4 , 3 3 5  1 2 , 0 0 0  1 0 , 4 2 8  5 , 7 0 7  4 , 2 7 8  0  5 3 6 , 7 4 8  

Balance 6 5  1 3 , 0 0 0  3 , 0 7 2  4 , 2 5 3  9 , 0 8 7  6 , 0 0 0  5 8 , 0 7 7  

Source: USAID/Sudan General Development Office. 



Table 7. Nonf Emergency Assistance 
as of September 23, 1 

(in U.S. dollars) 

Nonfood Assistance ount 

Food Monitors 

Department of Defense Airlift 
of Relief Supplies 

Two Department of Defense 
Medical Technicians (90 days) 

Grant to Save the C ildren/U.K. 
for Local Purchase of Food for Camp 

Lalmba Grant for Internal 
Transport of PL 480 Food Aid 

UNICEF, Construction for 
Appeal for Water Project 

Contract to Replace 763,000- 
Gallon Water Tanks 

Contract to Replace 263 Rolls 
of Plastic Sheeting Taken 
From OFDA Stocks 

Helen Keller Grant for 
Blindness Prevention Program 

General Electric Contract for 
Locomotive Spare Parts 

UNIPAC, Medical Supplies 

~uberculosis Syringes, Needles, 
and Transport 

Liquid Crystal Thermometers 

Freeze-Watch Indicators 

Dunbar Kapple Contract for 
Vac-u-vators and Hoppers 

Miscellaneous Drugs 

Streptomycin and Penicillin 

Department of Defense Personnel 
Becton Assessment Team, Temporary Duty 
Assignment 



Table 7. Nonfood Emergency Assistance in Sudan 
Y 1985, as of September 23, 1 

(in U . S e  dollars) 

Assistance ount 

lankets (11,601) Replacements 
for OFDA Stockpile 

Department of Defense Assessment Team, 
Temporary Duty Assignment for Railroad 
Bridge Reconstruction 

Replacement of 1,020 5-Gallon Water Jugs 

Airlift of Medical Supplies 

CARE Grant for Food ~istribution 
Program--Kassala Province 

PSCs in Support of Drought Relief Program 

Grant to Government of Sudan to 
Purchase 10 Locomotives 

Department of Defense Airlift of 
Helicopters (3) From Oregon 

CARE Grant for Food Distribution 
Program--Kordofan Province 

Sealift of Locomotive 
Spare Parts From General Electric 

Rental of Equipment to Repair Railroad 

Arkel-Talab Contract for 
Repair and Maintenance of Railroad 

Wheat Seed Rehabilitation 

Save the Children/U.K. Grant for 
Supplementary Food Distribution 

Total 

a~unded under the supplemental appropriation. 

Source: Agency for International Development, Office of U.S. 
Foreign Disaster Assistance, Washington, D.C. 



indicating that the sales program was reventing food from reach- 
of the Darfur and Kordofan regions. 
r of 1985, only a small percentage of 
450 grms per day of sorghum was 

reaching fa e hard-to-reach areas. 
Title I1 fo gely in the market towns 

was purchased at the official price 
erchants were said t have purchased 
icipation of future rice rises as 
there was substantia suffering from 
as, PVOs were istressed to see 20 
od aid shipmen s siphoned off for 
and large were better off. 

reasons cited above, there was an 
ling of the proceeds from the sales of 

the Title 11 wheat and wheat flour, As of ctober 1985, only 40 
e sales of Title I1 food had b en accounted for. 

11. The rations used were consistent with the diet of the 
beneficiaries. Sorghum was selected as the main ration because 
it is a st the diet of the sedentary rural population, and 

an. Although not a regular food for nomads, 
Using U . N .  standards for food equivalents, 450 
er person per day was considered the amount 
tritional eterioration of the at-risk popula- 
n, in its 985 request, used 430 grams per 
is report uses both figures depending on the 



staff in the Wester 

(village 
lems could be 
ving a staff 

and knowledge of the language was 
's lack of management experience at 
. Many of the field staff, for 
Sudan or had come from other work 
are them for the managing, record 
s required by the emergency effort. 
vercome by the addition of more 
ement experience and by the rapid 
ienced staff in dealing wit 

14. The private sector helped the proqram bv gettinq the 
maior shipments of food to beneficiaries. However, it diminished 
proqrm impact by deliverinq food to easy-to-reach sites first 
and avoiding inaccessible m e s .  The contracts awarded to 
Arkel-Talab to transport Title I1 sorghum and other foods only 
covered, in general terms, the number of tons to be moved over a 
given period an assigned no priorities. Thus, the contractor 
was allowed to erate the routes f be the most cost- 
effective rathe than being require give priority to those 

ost in need--regardless o n-per-mile cost. The 
executed by Su 

16. 
PVOs and local soverments (villase leaders and sheiks) bv 
activel~ involving them in the implementation of the prosram, 

The U . N .  calculates food assistance in three catego- 
t, refugees, arket. In 11 three of these 



categories, as of October 3, 1985, only one donor had provided 
over 100,000 MT--WFP, which furnished 120,000 MT. A.I.D. provid- 
ed 900,000 MT. The next largest donors were the E C, 75,000 MT; 
United Kingdom, 40,000 MT; Canada, 34,000 MT; Federal Republic of 
Germany, 26,000 MT; and the Saudi Red Crescent, 24,000 MT. Band 
Aid contributed 3,000 MT. The total food assistance furnished 
was 1.3 million MT. Of this total--counting food alone--A.I.D.'s 
contribution amounted to 69 percent. (See Table 1 for a list of 
donor pledges and arrivals of food prepared by UNEOS.) 

3.3.2 Conclusions 

1. The food delivered to rural beneficiaries was very 
important and made a critical difference in keeping many people 
alive and in their villages. It was not adequate to meet their 
entire requirement, but it met the short-run needs of many just 
as their other reserves had become exhausted. Thus, its marginal 
value was extremely high. 

2. Beneficiaries had much deeper reserves or better tradi- 
tional coping systems (e.g., famine foods, selling of jewelry and 
cattle, extended family charity, remittances, or their own nutri- 
tional reserves) than anticipated. Thus, even though U.S. food 
assistance arrived late and in insufficient quantities, fewer 
appear to have died than anticipated. The multiple coping 
systems of the Sudanese filled the gap, which, at first, A.I.D.'s 
emergency food assistance program could not. 

3. Some of the at-risk population needs to catch up--to 
overcome some of the adverse effects of the inadequate food 
deliveries of 1984-1985 and of drawing down excessively on their 
various reserves. Supplemental feeding and food-for-work pro- 
grams are appropriate mechanisms to assist in this process. 

4. The slow start of supplemental feeding and lack of 
health inputs as companions to general feeding substantially 
lessened the positive impact of the program, especially on disad- 
vantaged groups--children, lactating mothers, and the aged. 

5. Better targeting of particular groups in need, even 
during the worst of the pressure caused by the emergency, would 
have improved the impact of the program. A better transport 
contract would have ensured humanitarian, not pecuniary, motives 
by governing the sequence and timing of food deliveries. As it 
was, food eventually did reach even the most remote areas, but 
very late and, when delivered by helicopters, at great expense. 

6. The lack of timeliness of the program diminished its 
impact because it reduced the overall availability of food when 
it was most needed; the needs of those in inaccessible areas were 



uately met, and the introduction of sup lemental feeding 

7. USAID/Sudan selected an appropriate food ration (sor- 
ghum) that eople were accustomed to eating, thus increasing the 
impact of the program. 

8. Additional data are necessary to adequately assess pro- 
gram impacts. 

9. Providing food for people in their own villages enabled 
them to take immediate advantage of the June to September 1985 
rains and to quickly reenter economic activity. 

10. Experience with in situ free distribution feeding in 
1985 enabled new approaches for 1986. Management of these pro- 
grams by PVOs and local governments in 1985 was good and provides 
a basis for better targeting of beneficiaries and for food-for- 
work projects. Food-for-work projects explicitly link emergency 
food assistance to long-term development, and USAID/Sudan should 
plan accordingly. 

11. USAID/Sudan's experience with monetization of Title I1 
food and during the emergency was disastrous. Not only did the 
food not reach the at-risk population but accountability for the 
sale proceeds was poor. 

12. The in situ feeding may have kept people in the North 
who perhaps would be better off on agricultural land somewhat 
further south, where rainfall is greater and more dependable. 
This issue needs to be examined to ensure that short-run emer- 
gency objectives (i,e., in situ feeding) are compatible with 
long-run development objectives. 

13. The emergency food assistance program generally 
strengthened or encouraged strengthening of participating organi- 
zations such as PVOs, local governments, and even the Government 
of Sudan and the U.N. 

14. A.I.D.'s aggressive program in Sudan and insufficient 
attention to donor coordination by A.I.D./Washington reduced the 
response of other donors to Sudan's needs because donors believed 
that the United States could be depended on to fill any gap that 
resulted. 

3.3.3 Recommendations 

1. Improving the timeliness of food emergency assistance 
s4;6-uld be a high riority as a means for improving program 



impact. The adverse effects of not pre-positioning the food 
inning of the rainy season are well known. 

2. Aggressive efforts to achieve donor coordination should 
rtaken in 1986, especially by A.I.D./Washington, to im- 

rove overall program im act. This effort is especially impor- 
ecause of A.I.De9s decision to provi 

food assistance. If the 
,D. may have to fill the resultmg gap, 

but again with too little ti e before the start of the rainy 
season, thus again greatly reducing 

3. Private sector participation, while exce ionally effec- 
tive as a strategy element, should be better cont 
to enable continual targeting of the most needy a 

etter program impact by ensuring that program mana- 
istics dispatchers, direct food movements, 

The general and supplemental rations u d in 1984-1985 
were satisfactory and should be continued in 19 

5. General and su plemental feeding and 
lanned and i plemented together in 1 
of the program on the most vulnerabl 

at-risk population. 

Supplemental feeding should be continue 
USAID/Sudan is assure that the severely at-risk opulation being 

its reserves, including some on 
ups to receive this additional food should be 

7. To ensure good act, PVOs should continue to 
to distribute food. Their role should be 

ally by assisting PVOs in 
ining Sudanese for higher 

of respon n emergency foo activities. 

In situ feeding should be continued in 1 86 as a means 
act, but this element should be examined 
redictable rainfall patterns in the North 
the long-term developme 

situ feeding. 

9. In situ feeding should e subject to careful targeting 
g for food-for-wor rejects run by 
llage leaders, Th ood-for-work 
i rect ly to USAID/S n9s long-term 

10. The attempt to monetize Title I1 in 19 4-1985 should be 



experience. The t was unsuccessful, and USA1 
s against mo n the future. 
ess of monet ome other count 

Lessons learned from 19 85, monetization should be experi- 
mented with agai 

11. Two studies sh0 be undertaken in 1986. First, 
baselines shou hed for the areas in which PVOs will 
be working. S nomena of famine foods and the other 
traditional co s that allowe Sudanese to survive 

timistic assessment should be 

3.4A Findings 

Planning and management systems did not account sufficiently 
for unpredictable events. 

1. Substantial planninq went into the 1984-1985 emerqency 
food assistance effort, but it was in support of a scenario that 
depended on pre-positionins the food prior to the rainv season. 
After pre-positionins became impossible because of shippinq 

an 

trucks, the road system and the condition of the roads, the 
willingness of PVOs to help distribute and monitor Title I1 
foods, and the like. Experienced Food For Peace officers from 
REDSO and Pakistan were requested for temporary duty to advise on 
the design of the program. The Mission sent members of its 
agriculture staff to the field to assess crop prospects. Esti- 
mates were made of local costs of moving the Title I1 commodi- 
ties, and use of counterpart funds was worked out with the 
Ministry of Finance. 

All of these diverse activities were put into a coherent 
plan. Dialogue continued with A.I.D./Washington as these pieces 
fell into place, and the first Title I1 request was approved and 
the second request submitted. A computer program was developed 
for relating sup ly and demand requirements to shipment arrivals, 
donor contributions, port capacities, and so on. In all of these 
efforts, the performance of the small but dedicated staff was 
excellent. 

USAID/Sudants plan at the start of 1985 appeared difficult 
but "do-able" despite the soaring number of persons at risk--from 



1 million in June 1984 to more than 2 million by December 1 
Western Sudan alone, 

Although the arrival of the er the first request 
was delayed, the initial 20,000 M well and was deli- 
vered to the 22 district staging days. A.I.D./ 
Washington had indicated its will at was necessary 

meet this food emergency. econd Title I1 request 
roved by mid-January. 

owever, only 75,000 MT of the 250,000 MT of sorghum 
requested was approved because of lack of funds. The supple- 
mental feeding request was approved in principle, but only a 
fraction of the amount requested could be shipped because of the 
lack of funds. This problem w s not resolved until the end of 
March-early April, when the su plemental food appropriation for 
Africa was approved by Congress and signed by the President. 

At this point, it was clear that to pre-position the bulk of 
the sorghum and other foods before the rainy season, particularly 
in the remote areas, required a greater transport capacity than 
had been planned. by this time, however, it was too late to 
develop alternate plans. 

2. It is hard to pinpoint exactlv where Murphy% law took 
over, but once pre-positioning became almost.impossible, a seri- 
ous unravelins of USAID/Sudan's stratesv began. For example, in 
1985, the railroad never moved more than 750 MT a day. This was 
about half of the 1,500 MT estimated by the planners. Because of 
equipment failures and other difficulties, shipments dropped to 
450 MT per day. The planned schedule slipped further when the 
chairman of the Sudan Railway Company refused to give top pri-- 
ority to moving food over sugar and other cargo. This further 
reduced the amount of food moved by the railroad. 

This, in turn, increased the pressure on the trucking sys- 
tem, which had little excess capacity. Although the failure of 
the cotton crop freed some trucks that would otherwise have been 
used to transport cotton, the additional trucks were insufficient 
to meet the additional demand surge on the trucking system. 
Also, devaluation had made imports of fuel and spare parts (i.e., 
erating costs) more expensive for the truckers. As a result, 
uckers asked for substantially increased rates, to which the 

ent responded with a rate freeze. When the truckers went 
on strike, the Government backed down, but additional time was 
lost. 

Following the coup d'etat on April 7, 1985, the new govern- 
ment, for 6 to 8 weeks, made few decisions, including signing of 
contracts. Thus there was a month's delay in signing the second 
contract with Arkel-Talab for the transport of the remaining 
Title I1 commo ities. Although the Mission was very active 



ur ing this t im , in general, ors did little during the 6 to 8 
weeks while the waited for t ew government to organize 
itself. 

ination at one point, 20 ships 
nor countries arrived in Port 

nce notice to the port director. Fortunately, 
this was worked out without serious demurrage charges, but addi- 
tional time was lost. 

hortages of fuel shoul have been foreseen and stocks 
sitioned in hard-to-re ch areas before the rainy season. 

This would have avoided the necessity of airlifting fuel supplies 
that occurred later on. 

The good news was that the rains came early and broke the 
drought. The bad news was that the rains came in early June 
instead of late June. This reduced even further the time avail- 
able to move food grain into the hard-to-reach areas. 

3 . 4 . 2  Conclusions 

1. Substantial planning was carried out by USAID/Sudan at 
the beginning of the 1984-1985 period. The plan was plausible 
and widely accepted; however, unforeseen events caused serious 
slippages in the planned schedule. The delays should have 
triggered the realization that a major restructuring of the old 
plan was needed. The earlier that such a need could be recog- 
nized, the better the chances of developing a new strategy or of 
salvaging part of the old lan. Building contingencies into the 
original plan would have p ovided alternate solutions that could 
have mitigated the effects of the delays. For example, a deci- 
sion could have been made to send all of the food directly to the 
remotest regions for pre-positioning on the theory that the more 
accessible areas could be reached during the rainy season. By 
April, when trucking costs were beginning to rise significantly, 
perhaps off-the-road heavy duty trucks could have been imported 

donors to better handle the surge of activity that was 
ected to result when the food shipment bottlenecks broke. 

2. A better information system and better tracking of the 
critical action deadlines would have given more time for develop- 
ing new plans in areas where contingency plans did not exist and 
alternative courses of action were not immediately apparent. 



3.4.3 Reco 

should design its emergency food programs on a 
frame. It should provide sufficient resources, 
rienced management. 

2. Good contingency lans should be developed in advance 
for changes in hat would substantially affect program 

3. A margin for error should be applied to program areas 
where full contingency planning is not undertaken. 

4.  The information base for planning and decision-making 
should be im in critical areas such as baseline nutritional 
status, realistic logistics capacity, normal an crisis migration 
atterns, storage and traditional reserves. 

3.5.1 Findinss 

1. The United States has informed the United Nations, and 

. A.I.D. has proposed to 
-1985 emergency to UNEOS 
cussion within A.I.D. and 

etween A.I.D. and U.N. headquarters in New York. 

2. There is a serious danser of repeatins in 1986 one of 
the major causes of difficulty in 1985--that is, not pre-posi- 
tioning the food (sorshum and supplemental feedins foods) before 
the rainy season. Whether part or all of the food comes from 

urchase or Title I1 and other donor imports, it must be 
itioned before the end of June to ensure delivery to the 
groups who will be in their fifth year of drought and not 
to survive a rainy season without food. There are two 
al reasons for believ ng that food may not be pre- 
ned in time: (I) lac of certainty about the size of 

harvest, which has delayed USAID/Sudan9s and 
A.I.D./Washington9s actions in setting and approving firm food 
import targets or local urchase, and (2) the possibility that 

sufficient food an financing to 
ercent target. 



food to the PVOs, as well as financial support to cover its 
inland transport. This should work well if the food arrives in 
Port Sudan in time. These PVOs are already working in Sudan, 
where they have established a good record. 

3. The U.S. program is based on estimates of an at-risk 
population of 3.5 million, of which 1.0 million will reguire 
supplemental feeding. The calculations are based on a +month 
supply. General feeding will require 443,000 MT, of which 
280,000 MT represent requests by PVOs. The calculations of cost 
for the 1986 emergency food program for Sudan will vary depending 
on the price paid in Sudanese pounds for the sorghum and the 
exchange rate used. USAID/Sudan suggests US$133 per metric ton 
at 3.3 Sudanese pounds to a dollar. If one estimates that sor- 
ghum costs are 42 percent and that administrative costs (in- 
country transport and storage) are 58 percent, the total amount 
would be around US$140 million for 443,000 MT of locally pur- 
chased sorghum. 

Given the uncertainties about the 1985 harvest and the need 
to move ahead, USAID has suggested that 400,000 MT be used as the 
amount of sorghum required in 1986. The estimated cost of pur- 
chase and distribution of 400,000 MT at US$133 per MT on the 
above assumptions would be US$126 mi1lion.l 

4. It is hard to envisaqe a maior macroeconomic policy 
dialogue role for Title I1 emerqencv food assistance that is not 
already covered by the substantial Title I and Title I11 sales 
prosrams. The FY 1985-1986 program calls for U~S50.0 million in 
Title I food imports of wheat and wheat flour. USAID/Sudan for 
some years now has used this program together with its commodity 
import program to establish a policy dialogue with the Govern- 
ment, which has shown some success in price policy and other 
agricultural policy considerations. 

5. Since Sudan is not a food-deficit countrv in normal 
times. at least for the rural population, it is not likely to 
have regularlv recurrinq chronic food deficits requirinq sub- 
stantial Title I1 general feedinq programs. However, there are 
economic actions, such as providing seeds; reopening village 
water wells; developing some types of food-for-work programs for 
water resources, environmental control, and similar activities 
that could be instituted on an ongoing basis. 

The PVOs that have been working on the 1984-1985 drought and 
the 1985-1986 programs are particularly well placed to plan and 
execute the kinds of economic transition and rehabilitation acti- 
vities mentioned above. 

l~asic information taken from USAID/Sudan (telegram 16052, dated 
November 13, 1985). 



ile shifting central responsibility for emergency food 
to the U.N. is appropriate, accomplishing this change 

successfully will re uire full donor cooperation and early cer- 
tainty about Sudan's emergency food nee 

2. The U.N. also must carry out its share of the 1986 
activities effectively or the United States will either have to 
come back into the situation in a major way or stand by while a 
large number of Sudan's poorest face severe food shortages with- 
out help. 

3 .  Assisting the U.N. to succeed in Sudan will be central 
to the success of the U. S. strategy for dealing with the antici- 
pated 1986 food emergency. 

4. Other donors, reluctant to respond before the United 
States, will require a clear and early U.S, lead and formal and 
informal encouragement via U.N. and bilateral channels at the 
Washington level if they are to make their own commitments and 
shipments in time to pre-position food before the rainy season. 
If this is not done, the United States may face a full repeat 
scenario of 1985--racing to fill the gap left by others after the 
rainy season has arrived, 

5. The inability to determine the extent of each annual 
harvest before the harvest is in creates intense timing problems 
in Sudan's food emergency assistance implementation because 
donors are unwilling to make decisions based on incomplete crop 
information, However, the target population is known, particu- 
larly in areas served by the PVOs requesting assistance. 

6. Nonetheless, to achieve timely pre-positioning decisions 
based on partial information, about how much emergency food 
assistance to provide in 1986 must be made early, Specific 
agreements need to be hammered out with the Government of Sudan 
concerning exchange rates and purchase prices of locally grown 
sorghum. 

7. In Sudan, there is an important economic role for Title 
I1 emergency assistance in vital short-term activities such as 
timely provision of seed so the in situ target population can 
plant when the rains come. 

8. Other short-term programs like village water wells, 
food-for-work programs to assist women in developing village 
gardens near the wells, tree planting for fuel, and similar 
activities should be feasible. 



9. The contribution of Title 11 emerge cy food assistance 
to policy dialogue on macro-issues is ore marginal than it might 
otherwise be because of the 01 icy-dialogu role played by the 
large PL 480 Title I and co odity import rograms in Sudan. 

3.5.3 Recommendations 

I. A.I.D. should prepare a time- based action plan immedi- 
ately for delivering, before the rainy season in June, the VJ. 

ent" of the food need the United States has indicated 
ared to provide in 19 6. The plan should detail a criti- 

cal path of the essential issues to be resolved and the policy 
and financial hurdles to be overcom by A.I.D./Washington, USAID/ 
Sudan, PVOs, and the Government of udan, Once approved, a 
full-time senior A.I.D. officer in Washington or Sudan should be 
appointed to oversee implementation of the plan, 

2 ,  A.I.D./Washington, after review and appropriate modifi- 
cations, should quickly approve for the full period ( 9  months or 
1 year) the PVO programs for 1986 already submitted by USAID/ 
Sudan for ARDA, CARE, SCF/U.S., SCF/U.K., and WVRO. However, as 
USAID/Sudan suggested in its 1986 strategy message, initial food 
shipments should be approved and sent without delay, but they 
should be limited to a 2- to 3-month supply (USAID/Sudan, tele- 
gram 16052, November 1985). The balance would be authorized as 
requested or modified as needed once questions on the size of the 
sorghum crop, local purchases, Government intervention, and the 
like have been resolved. 

3. A.I.D./Washington should consider immediately whether to 
accept the USAID/Sudan proposal to turn over to WFP the 100,000 
MT of Title I1 sorghum sent out under the 1984-1985 program. 

-- If A.I.D./Washington decides to do so, it should work 
with the U.N. headquarters to ensure that the necessary 
funding for distributing the sorghum is made available 
to WFP soon. This is necessary so that the food can be 
used to meet the needs of the target population in early 
1986 while other resources are being put in place. 
Amounts not needed for this purpose should be pre-posi- 
tioned in the remote areas of Western Sudan. 

-- If A.I.D./Washington decides not to transfer the 100,000 
MT to the U.N., any sorghum not needed over the next 
several months for current general feeding should be 
pre-positioned by USAID/Sudan in the hard-to-reach areas 
of the West. 

4. The U. N. Office of Emergency Operations in New York 
should be urged to undertake immediately a time-phased action 



plan designed to obt in its 50 percent of the 1986 emergency food 
needed with other do ors. This should be done in time to deliver 
the food and financing re uired before the rainy season begins. 

5. A.I.D./Washington and the State Department, through 
appropriate diplomatic channels, should help persuade other major 
donors to respond to the U.N. adequately and in a timely fashion. 
(This cannot be done effectively from Khartoum.) 

6. USAID/Sudan should work with the Government of Sudan and 
UNEOS to produce, by the end of December/early January, agreed- 
upon crop estimates a a firm recommendation on local purchase 
of sorghum, or any ap opriate variation--for example, an appro- 
priate mix of sorghum and millet. 

7. USAID/Sudan should work out with the Government of Sudan 
a clear understanding of the exchange rate and the price per 
kilogram for making local purchases of sorghum for Western Sudan. 

8. The UNEOS and USAID/Sudan should start now to develop an 
operational rehabilitation/long-term development plan for 1986. 
It should include food-for-work pro jec t s ,  another effort to mone- 
tize Title 11 food grain, and the means to ensure the availabil- 
ity of seed and other supplies for next year's harvest in the 

areas. Long-term agricultural development efforts 
should aim to increase on-farm food stocks in at-risk areas. 

9. All possible steps should be taken in 1986 to ensure 
that adequate seeds and related economic recovery inputs are in 
place for the target group to use at planting time. 

10. PVOs should be asked to present economic programs to 
carry the at-risk population they are now helping through the 
early recovery period (growing crops and reconstituting lives- 
tock) to somewhat more sophisticated food-for-work and rehabili- 
tation projects. For example, CARE already has an economic plan 
on paper for the northern Kordofan region that includes such 
activities. 

4. GENERIC PRINCIPLES FOR IMPROVING U.S. RESPONSE 
TO FUTURE FOOD EMERGENCIES 

Based solely on the Sudanese evaluation experience, several 
generic principles and related recommendations were derived that 
appear to apply to all or most food emergency situations. 



1. Preplanning is crucial--once an emergency is evi- 
dent there is never enough time to prepare. 

The increased severity of the 1984-1985 drought in Sudan 
ssevolvedf' mostly in the min s of decision-makers because they 
were unprepared. Already into the fourth year of drought, deci- 
sion-makers had done no pre-planning--the proverbial ounce of 
prevention in the food emergency context. They still had to deal 
with the emergency, but they could never catch up. Many Sudanese 
suffered as a result, especially when relief efforts were ham- 
pered by the lack of timeliness of food deliveries. 

Preplanning should begin early by concerned governments, 
perhaps with USAID or other donor assistance. Preplanning should 
include such areas as identifying the potential at-risk segments 
of the population in the event of a drought; undertaking studies 
to obtain baseline data on nutrition, health, and population in 
potential emergency areas; establishing an early warning network; 
and establishing a nucleus predisaster planning group that can 
assess the country's capabilities (see Appendix D ) ;  

2. Timing is everything; decisions should be made 
early and should be definitive. 

In Sudan many constraints make it difficult to get suffi- 
cient food to people on time--the ultimate objective of emergency 
food assistance. Timing, therefore, is the principal considera- 
tion when dealing with these constraints; enough time must be 
allowed so that food can be distributed to people when they need 
it. A good decision made too late is as bad as no decision at 
all from the viewpoint of the affected population. 

Emergency food assistance managers should establish a 
time-phased action plan for their program; then they should 
implement it with one eye on the substance of their decisions and 
one eye on the calendar. 

3. Information is always insufficient; decide anyway. 

To understand a drought or another national calamity proper- 
ly and then to act accordingly involves finding and organizing a 
complex and diverse mix of information in the social, economic, 
and political spheres. Within this context, it is always diffi- 
cult (or impossible) to obtain information about many of the 
important factors. AS a result, documented facts and figures for 
decision-making are seldom available when needed. If one waits 
until all of the desired evidence is assembled, however, it may 
be too late, 

Appropriate and timely information should be sought as an 
ortant part of emergency food programs. If information 



remains insufficient, however, decision-makers should decide 

4. Adequacy is central; do not under-resource. 

Adequate resources are central to the success of an emer- 
gency food a rogram, that under-resourcing one or more 
of the key i common. Adequac , in emergency food a 
tance, inclu ersonnel, 1 gistics, money, and 
which must b together. very effort should b 
ensure that d, personnel, and o her key inputs needed for a 
successful emergency food pr am are available in appropriate 

nts, A.I.D. should esta sh a system that would enable it 
raw on its mo t experien and capable talents quickly and 

as droughts or other emergencies occur. 

5. Flexibility is necessary; do not be afraid to try a 

A.I.D.'s normal administrative mechanisms do not provide the 
quick flexible responses needed in drought emergencies or other 
situations where information flows are erratic and major crises 
that hinder response to the emergency can arise without warning. 
A.I.D. should establish a fast decision/action track for emergen- 
cy food assistance programs. 

6. Emergencies take place in the context of longer- 
term development; relate emergency assistance to 
long-term development. 

Preplanning and planning should identify methods of dealing 
with food emergencies that contribute to desired long-term devel- 
ment objectives. 

In Sudan, reforestation, rural access roads, water develop- 
ment, and grain and seed storage are all parts of A.I.D.'s ongo- 
ing development projects. Had a food-for-work program been in 
existence to he1 develop these, it could have been expanded as 
the drought emerged and lingered. (For example, food for work 
might have been applied to aspects of Sudan Railroad Company 
roadbed maintenance and repair in direct support of both long- 
term and emergency needs.) The food-for-work projects would fit 
into the development plan, the emergency would be dealt with 
early through an already established mechanism, and the people 
and Government of Sudan would benefit from skill and asset devel- 
opment. Even as the emergency diminishes, the program can go on 
at an appropriate level because it is consistent with long-term 
development priorities. 

In situ feeding was used in various ways in Sudan to support 
long-term development. It was implemented to encourage most 
farmers to remain in lace so that they could then reenter eco- 



nomic activity quickly when the drought broke* A special case in 
the West was 
nomads forced 
animals alive. owever, in Nor hern Sudan, where rainfall is too 

rse and erratic to afford fa ecent livelihood, in situ 
feeding might not have been used, thus encouraging farmers to 
MOVE?. 

A food emergency may highlight longer term develo 
portunities. Peo tern Sudan lanted small vegetable 
lots wherever a li le water was availa le during the drought. 
hese small gardens ight be further developed to become sources 
of improved nutriti , especially for mothers and chi1 

ing villagers with vegetable seed and 
water development and other areas when 

Rehabilitation efforts to help bring conditions back to 
normal can bolster long-term development. These efforts can 
include stockpiling inputs for farmers to use when the rains 
return, helping reconstitute the livestock population with more 
productive stock, rebuilding productive infrastructure (e.g., 
water wells), and planting trees. 

These linkages between emergency and long-term programs, if 
identified early, can be integrated into both program designs, 
fitting the food emergency response smoothly into the long-term 
development strategy at all stages so that a special rehabilita- 
tion phase (which is difficult to define) would not be necessary. 

Emergency food programs should be planned in the context of 
long-term development efforts from the outset. Ideally, the food 
emergency should be dealt with in ways that lend direct su 
to the long-term development program. At a minimum, emergency 
food assistance should be planned to elp drought victims grow 
their own food and undertake their ot er normal economic activi- 
ties in the shortest possible time. 

7. The government may not provide the best implement- 
ing agency; try the private sector. 

Many governments are already overburdened financially and 
administratively in discharging their normal duties. Their 
system of administration may not be designed for the fast, flexi- 
ble action often required when facing drought or other natural 
calamities. The use of the private sector and private resources 
may be a better means of achieving emergency food assistance 
objectives. This was true in Sudan, where the use of private 
trucks to deliver food and of PVOs to administer the local effort 
was essential to program success. 



Private sector resources should be use whenever feasible to 
meet emergency food assistance needs. 

eneral and supplementary feeding and health inputs 
go together; package them ap ropriately. 

In Sudan, supplementary feeding programs were planne 
ately from the general feeding program. Thus, in terms o 
tion, the emergency program not fully meet the needs 
of those most severely at ri USAID/Sudan did not con 
health inputs to be critical Sudan. However, it is we 
that when children are badly ernourished, measles and 
rhea1 diseases become killers, as they did for some in Su 

General and supplemental feeding shi ments should be planned 
and implemented jointly unless there are obvious reasons not to 
do so. Basic health care and medicines should be integrated with 
efforts to meet minimal food requirements. 

9. Droughts have stages; plan and implement accor- 
di3crr;l.p. 

Droughts have stages, First, their impact may differ from 
year to year thus requiring different relief efforts. Second, 
within the long-term development context, droughts have phases 
such as problem i entification and planning, relief operations, 
and recovery. Again planning and implementation efforts for the 
year-to-year changes must also consider the specific stage of a 
drought. 

Preplanning and detaile operational planning should take 
into account differences be ween drought years and drought 
stages. These differences should be art of an overall plan so 
that emergency assistance activities re integrated with long- 
term develo ment planning. 

10. Even the best efforts sometimes fail; have a backup 
plan. 

erience has shown that even the best-laid plans can go 
and usually do. Unforeseen events, such as changes of 

government, civil disorders, or shifting governmental priorities 
can throw off a time-table and call for flexible, quick, imagina- 
tive action. To he1 remedy this situation, it is desirable to 
have a backup 

Emergency food assistance managers should develop strong 
contingency s for key segments of their rogram so that 
planners and lernentors will have alternat solutions should 

plan not work. 



11. Impact is ephemeral; monitor and evaluate it care- 
fully. 

The precise impact of emergency food assistance programs is 
difficult to assess. Baseline data is seldom available; "con- 
trols" seldom exist; people are too busy to develop good data; 
and so on. As a result, it is usually not possible to evaluate a 
program in terms of its objectives--saving lives, meeting a 

ortion of individual iets, reversing severe or serious 
malnutrition, curbing the incidence of malnutrition-related 
medical difficulties. Such assessments are needed, however, to 
improve emergency food assistance. Monitoring and evaluation 
efforts or systems are needed as a part of emergency food assis- 
tance programs to detect and measure impact. 

Mechanisms for monitoring and evaluating impact should be 
made a part of emergency food assistance efforts. Using these 
mechanisms, additional data should be collected to enable the 
impact of emergency food programs to be determined. Preplanning 
should include data collection for baseline purposes. 

12. Management is fundamental; ensure its excellence. 

A.I.De9s strategy for managing food emergencies reduces 
program impact and cost-effectiveness. USAID/Sudan in-country 
personnel manage A.I,D.9s emergency food programs. These per- 
sons, selected only because they happen to be assigned to the 
Mission when the emergency occurs, usually have little or no 
experience in planning for or dealing with food emergencies, 
They are not excellent emergency food program managers. A.I.D. 
often understaffs these programs too because USAID directors--in 
business to achieve development--are reluctant to shift too many 
resources from urgent develo ment efforts to relief work. 

A.I.D. should conduct an assessment of the management of 
each food emergency situat as it is declared. Additional 

ersonnel shou be supplied if needed, and sound 
actices shoul e required. 





NT OF WORK 

Emergency food aid shipments to Africa have reached un 
ented levels. Between FY 1983 and 1984, U.S. emergency food aid 

more than triple in tonnage and value; by June of FY 1985 
approved emergen y levels for Title 11, Section 416, and food 
reserves combined had again more than tripled in tonnage (1.8 
million metric ons [MT]) and quadrupled in value (USs738.4 
million), For ub-Saharan Africa alone, the U.S. Government has 
supplied more than 50 percent of total food aid requirements. 
Given the c onic nature of the emergency in Africa, this sub- 
stantial co itment cannot be viewed as a one-time event. Not 
only will continued emergency relief be required in the short 
term, but given the magnitude involved, this assistance will have 
significant impact on the future of African development. How we 
program this food aid in the short and medium term can be an 
important determinant of whether we have positive or negative ef- 
fects. 

It is in this context that the assessment of our emergency 
food aid programs is conceived. Based on an evaluation of cur- 
rent operations, we will be exploring options for organizing 
emergency food aid to alleviate immediate distress while, at the 
same time, setting the stage for longer term development. This 
means looking at the larger picture when designing emergency 
interventions--the interrelationships between micro projects and 
macro policies, the linkages between emergency and regular food 
aid programs as well as with dollar-funded development assistance 
activities, and the effects of different distribution mechanisms. 
It means understanding better the smaller picture--the percep- 
tions of beneficiaries, their socioeconomic and cultural environ- 
ment, their decision-making processes, and how we can provide for 
their material needs while preserving a sense of self-worth and 
human dignity and fostering appropriate changes in behavior pat- 
terns. This assessment will provide the opportunity to take 
stock of our successes and failures to date with a view to pro- 

atic changes and improvements. It is hoped that this review 
ill contribute to improving the effectiveness of our food aid 
rograms in the short and long term and also to developing new 

models or docmenting existing ones that can be used by other 
donors and host governments, 

As a first step in preparing for this review, the AID Bureau 
for Food for Peace and Voluntary Assistance canvassed all USAID 
Missions in Africa with emergency food aid programs regarding 
their experience during the 1983/1984 drought. An exhaustive 
list of questions was cabled to the field, and the response 

the information base for the Lessons Learned paper 



sented at the Food for Peace Officers Conference in Abidjan in 
April 1985. A primary urpose of this assessment will be to 
verify, supplement, and update this information with field vis- 
its, independent data analysis, and the perspective of program 
participants. Ultimately, we would like to develop guidelines 
for the design of future emergency food aid prograksI 

OBJECTIVES 

To assess the timelines-s, appropriateness, and impact of 
emergency food aid programs in Africa and suggest ways 
they can be improved 

To assist USAID Missions, private voluntary organiza- 
tions (PVOs), host governments, and other donors in pro- 
gramming future emergency, rehabilitation, and disaster 
prevention activities 

To provide A I D  and the donor community with lessons 
learned regarding the planning, design, implementation, 
and evaluation of emergency food aid programs, with em- 
phasis on how they can more effectively foster long-term 
development initiatives and contribute to increased food 
security 

3. SCOPE OF WORK 

The following questions are illustrative of the kinds of 
issues that should be examined in depth by the evaluation team in 
carrying out the objectives of this assessment. Emphasis, of 
course, will vary from country to country and will depend on the 
particular type of intervention being examined and the degree of 
severity of the emergency situation. Priority should be given to 
information gathering and analysis leading to improved program- 
ming, redesign, and exploration of new options for the formula- 
tion of emergency food aid programs. 

3.1 Causes of the Emergency 

-- What is the nature of the problem (both immediate and 
underlying causes)? 

-- To what extent is the country% food problem related to 
agricultural and macroeconomic policies that may dis- 
courage local agricultural production and marketing? 



- - Wow can the basic foo roblem be best addressed with 
emergency food aid? 

3.2 Preparedness and Continqenc~ Planninq 

-- Do national procedures exist for responding to emergen- 
cies? Are they followed when an actual emergency 
occurs? 

-- Describe the types and levels of public and private sec- 
tor security stocks, distribution mechanisms, and how 
they can be used in a disaster situation. 

-- What planning activities could be undertaken to streng- 
the government% capacity to respond more effec- 

tively to structural and emergency food deficit situa- 
tions? (Consider the political will and financial capa- 
bility of the host government to handle emergencies in 
this context.) 

-- How do local people normally deal with food shortages, 
and how can this traditional coping behavior be rein- 
forced? 

3.3 Donor Coordination 

-- Were adequate mechanisms in existence, or were they 
established, to coordinate assessments of donor require- 
ments and implementation efforts? 

- - Did these function effectively and how might they be im- 
proved? 

- - Assess AIDqs role in relation to that of the host gov- 
ernment and other donors in initiating and sustaining 
coordination functions. 

3.4 Needs Assessment 

- - Describe the type of information (e.g., rainfall analy- 
sis, nutrition surveillance), collection system, analy- 
sis procedures, and use of data for early warning, 
assessment of requirements, declaration of disaster, 
design of programs, estimation of food input, and the 
like. 



- - Has the logistical capacity of the government and the 
private sector been adequately taken into account in 
determining food aid levels? 

-- Assess the accuracy, rapidity, and appropriateness of 
the needs assessment process and AID" contribution. 

3 , 5  Project Design 

How were target areas and groups of beneficiaries se- 
lected? 

Describe the basic characteristics of the beneficiary 
population (nomads, sedentary farmers, urban poor, dis- 

ced person/refugees), and their relationships to each 
other. How do these factors influence the food distri- 
bution mode selected. 

Have local food preferences and food consumption pat- 
terns of the target population as well as local market 
prices been adequately considered in the choice of com- 
modities and the selection of distribution systems? 

Were necessary complementary inputs (i.e., seeds, vac- 
cines, materials, technical assistance) incorporated 
into the food emergency program? 

To what extent have participation of beneficiaries and 
utilization of local organizational structures/resources 
been built into the project design? 

How were costs a factor in the design of the program? 

Were provisions for termination of emergency food aid 
and/or transition to rehabilitation and longer term dev- 
elopment foreseen during the planning stages? 

Have linkages with regular food aid programs and other 
complementary resources been explored? 

3.6 Manasement, Monitoring, and Evaluation 

-- Did the host government, USAID Mission, PVOs, and local 
community groups organize themselves effectively to rnan- 
age the emergency? Discuss in terms of relief planning, 
organization, resource allocation, postcrisis rehabili- 
tation, and longer term sustainability. 



-- What systems are in place for effective commodity 
bility and program monitoring? Describe the 
ion generated, costs, manpower, and similar fea- 

tures. 

-- What are the respective roles of the host government, 
USAID Mission, PVOs, community groups? 

-- How can management, monitoring, and evaluation be im- 
proved? 

3.7 ~imeliness of Emerqencv Response 

-- Discuss the effectiveness and quantify the exact time 
frames for the following: 

- Needs assessment and project design 

- Approval process 

- Procurement of commodities 

- Delivery of commodities to the country 

- Internal distribution of food to the target popula- 
t ion 

- Arrival of technical assistance 

-- Describe constraints and how they were overcome. Sug- 
gest ways of expediting these procedures in the future. 
HOW can the rivate sector be used more effectively in 
the movement of food commodities? 

-- If food commodities did arrive late, were appropriate 
actions taken to avoid disincentive effects on local 
production and marketing? 

3 , 8  Program Results 

To the extent possible, and taking into account the 
constraints inherent in disaster situations, the evaluation team 

resent evidence of the effectiveness/impact of emergency 
interventions in terms of the following: 

-- Targeting: extent to which areas and/or victims with 
greatest need are being reached 



Coverage : ercentage of the affected population being 
assisted (by the United States, by other donors) 

Increased availability of food in target areas and con- 
sumption by vulnerable grou 

Incentive/disincentive -effects on agricultural 
production/prices/incomes 

Improved nutritional and health status of target groups 

Decreased infant and child mortality 

Demographic effects: population movements to centers 
and urban areas, age/sex distribution, and the like 

Dependency/self-reliance: Have relief programs weakened 
the self-help capacity of individuals and community 
groups? How can programs be better organized to reem- 
power individuals and strengthen local decision-making 
and resource generation/productivity? 

Policy and institutional reform: How has the emergency 
affected ongoing food strategy plans and price restruc- 
turing efforts? How has the emergency intervention 
strengthened the capacity of the government to respond 
more effectively to future emergencies? 

3.9 Policy Issues 

The following issues are complex and deserving of separate 
studies in themselves. Yet they are extremely important in 
thinking about programming options and provide a useful backdrop 
for discussions. As appropriate, the team should address these 
concerns in the context of recommendations for program 
improvement/redesign and lessons learned: 

Relative effectiveness (impact and costs) of various 
distribution modes (e.g., community free distribution, 
maternal and child health supplementary feeding pro- 
grams, food for work, monetization, triangular transac- 
tions, rehabilitation activities) and consideration of 
alternative distribution mechanisms 

Comparative advantage and cost-effectiveness of differ- 
ent food distribution channels (WFP, PVOs, host govern- 
ments) and criteria for selecting among them 

Linkages with regular food aid rograms and other devel- 
opment assistance activities 



-- ow food emergency rograms can be lanned to support 
sector and macroeconomic policy reforms and strengthen 
food self-reliance, disaster prevention, and longer term 
development initiatives 

-- Criteria for determining when and how emergency programs 
should be phase in and out 

-- portunities and constraints presented by the "chronic 
od emergency syndromeH with regar to funding mecha- 

nisms, multiyear lanning, program esign, conditional- 
ity requirements, and the like 

4. EVALUATION APPROACH 

~ 1 1  team me ers will meet in Washington, D.C. during the 
first week of the assessment to review and clarify the scope of 
work, develop field protocols for site visits and interviews with 
local officials and program participants, and hold discussions 
with key AID, USDA, State Department, O m ,  and PVO officials. 

After this prefield analysis is completed, the study teams 
will proceed to the country to carry out field investigations: 
reviewing additional documentation; interviewing key U.S. Mis- 
sion, host government, PVO, and other donor officials; and in- 
specting appropriate field sites. Specific attention should be 
devoted to capturing the erceptions of program participants, 
either through structured interviews or informal conversations in 
their own language. The fieldwork will be carried out in ap- 
roximately 18 working days per team member. If feasible, coun- 
try studies should be sch duled in an iterative manner so that 
the approach can be teste and refined through the evaluation 
rocess. 

Upon return from the field, each team will review its find- 
ings and will prepare a draft country report. en all the coun- 
try studies have been completed, Mission comments received, and 
the final reports prepared, the contractor9s core technical staff 
will prepare a synthesis of findings and recommendations, drawing 
out lessons learned about what works, what does not work, and 
why, from both the operational and policy perspectives. 

USAID Missions would be expected to collect all existing 
data and reports and other relevant records for the team before 
their arrival. In those instances where in-house or local con- 
tractor capability are available, USAID ~issions might con 
interviews with program participants in advance of the team's 
arrival. To the extent possible, USAID Missions should provide 
logistic support for the team while in-country. 



UNTRY SELECTION 

Up to four countries will be selected on the basis of data 
availability, mix of distribution mechanisms and implementing 
organizations, type of beneficiary population, and government 
approaches/policies. The receptivity of USAID Missions/host gov- 

ents, the ease of travel, and the representativeness of the 
emergency situation should also be taken into account. Because 
of the difficulty in operationalizing concepts such as "recov- 
ery," Vehabilitation," and "transition from relief to long-term 
devel~pment,~~ the selection of programs and countries is critical 

turing the range of existing or potential experience. 

COMPOSITION AND LEVEL OF EFFORT 

In conducting these country assessments, the contractor will 
provide at least three specialists per country. Given the range 
of skills required to carry out this scope of work and the short 
time frame, the background of these specialists will vary accord- 
ing to the case in question, but must include all of the follow- 
ing areas of expertise: 

-- Language s~ills and country-specific experience 

-- Agricultural economics 

- - Public health/nutrition 

-- Soc i a1 anthropology 

- - Food logistics 

-- Policy analysis/program design/evaluation 

At least one of the team members, most probably the team 
leader, will be on the contractor's core technical staff. 
Although continuity in the evaluation team is assumed, it is not 
essential for the same consultants to go to all countries. 

The team wil& submit a report on each country study as well 
as a synthesis containing an analysis of those factors that 
appear to determine program e fectiveness, recommendations on how 
AID can improve its programmi g of emergency food aid, and les- 
sons learned. Before departure from each country, the team will 
have engaged all concerned arties (AID, WFP, other donors, host 



country, PVOs) in a dialo ue concerning their findings and recom- 
mendations. The draft country reports are due in AID/Washington 
no later than 2 weeks after each team has returned to the United 
States. Five copies will be delivered. Missions will be asked 
to complete their reviews and respond with comments by cable 
within 2 weeks of receiving the draft. The final report (includ- 
ing an executive summary and synthesis of findings, recommenda- 
tions, and lessons learned) will then be prepared and ready for 
print within 2 weeks of receiving all Mission comments. Ten 
copies of this report will be delivered. Any translation of the 
report will be the Mission's responsibility. 





APPENDIX B 

1. INTRODUCTION 

During the last 4 years, Sudan has experienced a general 
decrease in rainfall. The decline in rainfall, coupled with the 
drying up of shallow wells, left most of the 6.3 million people 
of the northern semiarid areas and southern regions of the west 
in poor economic conditions. Massive migrations from the north- 
ern to the sout ern areas occurred. Hun reds of spontaneous 
camps of displaced people were formed, althoug an exact figure 
is impossible to determine because of lack of roper records, 
People migrate istances to search for f od and jobs, 

This appendix describes the impact of the drought on the 
social organization of rural, urban, and nomadic populations of 
Darfur and Mordofan and assesses the impact of the drought on the 
people's nutritional and health status, 

CH METHODOLOGY 

The team spent 18 days in Sudan, carrying out interviews and 
other fieldwor in 11 villages in Darfur and Kordofan. The team 
also visited five towns and interviewed some of the urban poor. 

In Darfur, the researcher used the USAID/Sudan crop map in 
determining field sites. The map is based on information col- 
lected from field monitors bout the amount of rainfall and 
expected cro s for the 1985 agricultural season. 
was used (I) are the nutritional status of 
live in areas where the drought continues, for example, in the 
northern regions, with other areas where rainfall resumed and 
people planted their fields, and ( 2 )  to study future needs for 
targeting food assistance to severely affected populations. 

In the field, short interviews were conducted by category as 
shown in Table B-1. eneficiaries were interviewed in villages, 

urban neighborhoo s. Both Sudanese and Chadians 
and asked about the impact of the drought on 
estock, and yields. Table B-2 shows the types of 

beneficiaries interviewed for this report. Household visits en- 
abled the researcher to verify the amount of food stored in the 
homes of 10 beneficiaries in the hard-hit areas of northern 
arfur. Moreover, the resea cher visited the Beida Chadian refu- 

er to gain a erspective on refugees9 problems and 
nutritional a d health status of camp and rural 



Table B-1. Cat ry and Number People Interviewed 
Kordofan and fur 

Category Number 

Village (sheiks) Leaders 

Village Health Re resentatives 

Expatriate Nurses Operating in Camps 

Field Monitors 

upplementary Feeding 

Nursery School Teachers Implementing 
Supplementary Feeding Programs 

Midwives 

Nutritional Surveyors 

Beneficiaries 

Truckers 

Grain Merchants 

Camel and Cattle Merchants 

Total 

Table B-2. Category and Number of Beneficiaries Interviewed 

Category Number 

Poor Urban Women from Nyala 

Rural Women From Northern Darfur 

Rural Women From Southern Darfur 

Rural Women From Northern Kordofan 

Nomadic Women From Darfur 

Rural Men From Northern Darfur and Kordofan 

Children From Northern Kordofan 

Total 



Home visits to sick individuals and discussions with health 
officials constitute the rimary sources for the analysis 
of the Sudanese health pr blems. The sam luded towns, 
central villages, and satellite villages. 

Because of the short duration of the field research, this 
report draws heavily on secondary sources of data. Nutritional 

s carried out by Oxfor Committee fo ine Relief 
)/UNICEF, League of Re Cross, and C re the main 

sources of data on nutrition 1 status of 1- to 5-year-old child- 
ren, Interviews with representatives of CARE and OXF 
Khartoum helped provide a better understanding of the 
objectives of both the general and supplemental feeding pro- 
grams. Discussions with USAID/Sudan officials rovided helpful 
insights on donor agencies9 views about implementation problems. 

3. THE DROUGHT APJD SOCIAL ORG IZATION IN SUDAN 

For both nomadic and sedentary populations who are mainly 
dependent on rain for their livelihood, a drought has catastro- 
phic effects on people, crops, and livestock. A drought has a 
temporal dimension, and as it evolves, it goes through various 
stages. Generally the longer a drought, the more the suffering. 
Sudan, normally a grain-exporting country, the $-year drought 
severely affected both the nomadic and sedentary populations of 
Western Sudan. 

A crucial concept that underlies such a erspective of 
change is adaptation; that is, how individuals manage to deal 
with the contingencies of daily life under conditions of scar- 
city. This process of adaptation establishes a moving balance 
between the needs of a population and the potential of its envi- 
ronment. A drought threatens this balance and presents indivi- 
duals and social systems with many challenges. In Sudan, during 
the first 2 years of the drought, the strength of the Sudanese 
social fabric and normative rules of hospitality and sharing 
operated efficiently to combat shortages of food. But as people 
sold their assets, spent their savings, and became heavily 
indebted, social organizations were weakened, necessitating 
large-scale migration. For Western Sudan, Darfur and Kordofan, 
the past 4 years of drought meant less sorghum and millet and a 
dramatic 70 to 80 percent loss of livestock (Steinkrauss, May 
1985, 1). International food assistance became a must to save 
the lives of millions of Sudanese. 

During a drought, certain variables, such as the following, 
ortant in maximizing survival strategies: 



-- f sources of water other than rain 

-- The strength of the social organization 

-- The degree to which the social values of sharing, reci- 
itality are practiced 

-- Resources available to individuals (e.g., savings, 
jewelry) 

The stronger the social organization and the more access to 
resources a person has, the better are his or her chances for 
survival in the '@first stagesn of a drought, that is, the first 
and second year. Normally, Sudanese farmers dig shallow wells 
and hafirs to procure water. But, during the second year of the 
rought, most of these wells silted up. 

Moreover, when a drought continues past a 2-year period, 
resources diminish. Even under the best cultural conditions, 
where sharing is the norm, the %econd stageft brings famine to 
the majority of the poor segments of a population. In Sudan, the 
year 1984-1985 re resented the "second stagesv of the drought. 
Only after the he vy April rains of 1985 were most of the farmers 
in the southern parts of Darfur and Kordofan able to resume their 
agricultural activities. But for the northern sections of the 
West, the scarcity of rainfall led to cases of 0 to 40 percent 
harvest expectations for 1985. Targeting assistance for northern 
opulations that continue to suffer from the drought will be the 
key to the success of the 1986 emergency food assistance program. 

en a drought continues for several years past the '"econd 
stage," food assistance that is offered in situ becomes ineffec- 
tive. Resettlement projects, despite all their problems, should 
be explored. In Sudan, this situation has not materialized yet. 
But, if 1986 does not bring relief, the issue of settlements in 
areas where agriculture/grazing is possible should be carefully 
assessed. 

The drought force many individuals to migrate. Some men 
ft their families and traveled to urban areas. Women and older 
ildren tended to join ethnic and village groups who migrated 
gether, Older peo le and the sick preferred to stay in their 
illages. Individuals' responses to the drought varied, but the 
rimary goal behind all decisions was to maximize survival. 
rban areas attracted man laced groups because food was 
always available in large urban mar ets, Population movements 
from the north to t d because water sources were 

ilable in t 

Pastoralists in Western Sudan herd cattle, goats, shee 
el. Pastoralists inh bit the vast se iarid regions of 



northern Darfur and Kordofan. During the summer rainy season, 
nomads migrate southward. Very little horticulture is carried 
out and millet is grown only for family consumptione Goats and 
sheep are sold to buy sugar, tea, and coffee. Nomads live in 
tents and have few material possessions. 

Farming is done mostly by women in Western Sudan. Women 
grow millet, sorghum, groundnuts, and melons. Children he 
agricultural chores as early as age four. Household equip 
owned by women and consists of cooking pottery gourds, baskets, 

angarib beds. 

Polygamy is practiced in Sudan, and Moslem men are allowed 
to have up to 4 wives at a time. Women tend to be self-suffi- 
cient and are largely responsible for providing for their child- 

n interview, a woman said, "My husband left 3 years 
ago. Now, I am the only person responsible for feeding my 6 
children. q v  

3.2 The Sudanese Situaticn 

Sudan is the largest country in Africa. Geographically, it 
consists of various t pes of ecological zones that include 
avanna, semitropical land, scrublands, sandy soils, and arid 
ills. Cultivation along the Nile is dependent on irrigation. 
owever, for most of the Sudanese farmers, their subsistence 
riculture is rainfed, 

opulation of 23 million people. 
reflect the rece t events of the 

nt associated wit the drought, or 
f refugees into Sudan. In fact, baseline data on 
size, food intake for various groups, mortality and 
igures, and other social indicators are all specula- 

tive. The country7s vast territories, the fluid nature of popu- 
ation movements, and lac of infrastructure make demographic 

ossible to 

Northern Su ed into 12 provinces. The 1974 
ecentralization the emergence of two regional gov- 

t structures in Western Sudan, Village leaders (sheiks) 
rt of the regional go rnment structure. They allocate 
o farmers and settle sputes among village groups. Omdahs 
e leaders of central llages, large villages of 4,000 
. Regional councils erate in towns and cities* Because 

@centralization is new, li s of responsibility between central 
regional governments are not yet clearly delin- 
en leads to at the institutional level 
nnecessary ealing with relief efforts 



ast 4 years, the decline in preci itation has 
major changes to the lives of fa rners and nomadic 

groups. No ads, who normally engage in traditional (transhumance 
seasonal mi movements) in search of good grazing condi- 
tions, suffered heavy losses. Under drought conditions, trans- 
humance patterns of migration, which are generally predictable, 
were replaced by people's desperate attempts to reach urban 
centers or any areas where water was available. 

For rural m le dwellers in Sudan, there is a normal dry- 
season migration to the cities to search for jobs. During the 
drought, jobs for unskilled laborers were scarce. Interviews 
with women indicate that many husbands that left their homes to 
try to find jobs in cities a year ago never returned to their 

ether these men died, or failed to find work, or 
decided to stay in cities, is unknown. Field observations con- 
firm that women and children were the most vulnerable groups. 

Although all parts of Sudan were adversely affected by the 
drollgrht, the estimated 6.5 million people of Darfur and Kordofan 
were severely affected because of the vast territories of the two 
regions and the relative lack of transportation or communication 
between villages and urban centers. 

Chadian refugees escaping the war in their country crossed 
the Sudanese border and competed with the local population for 
the very scarce water resources available in western Darfur. 
Refugees joined the spontaneous camps that were formed by dis- 
placed Sudanese or formed their own camps in Western Sudan. A 
few of them, mostly men, succeeded in reaching urban centers and 
joining the thousands of unemployed beggars that plague Sudanese 
cities. 

The lack of information about the size of affected popula- 
tions and the continuous flow of refugees to Sudan presented 
serious problems to donor agencies. 

3.3 Sudanese Cultural Values and the Drousht 

Societies where the values of sharing, reciprocity, and 
hospitality operate provide traditional mechanisms for the redis- 
tribution of resources to the needy. In the case of Sudan, hos- 
pitality to guests and outsiders is the norm. Fortunately, these 
values of sharing, providing for the needy, and hospitality did 
not disappear with the drought. But as the drought entered its 
third year, there was less to share, and migration became the 
only strategy for survival. 



Observation of the general distribution of 
erify this role. Vill 

mmunities. Sheiks are now 
distribution in their communities. 

y among households in the 

rinciple of "equal shares" works differently in urban 
areas. Urban wellers expect "a share" of food assistance 
regardless of nee because the norm is an !'equal share to every- 
one." Naturally, this increases the dilution factors affecting 
the amount of food received by the needy. Also, close examina- 
tion of actual distribution reveals that equality is only an 
"idealw that never reaches the cities. Government employees, 
police, army, and so on, receive their "equal share" before 
others. Although many of them were also affecte by the drought, 
they were not tkrz ones who needed assistarice the most. 

itional Food Distribution Patterns in Sudan 

Distributing 10 percent of one9s annual income to the poor 
(zaka) is one of the five pillars of Islam. In a Moslem society, 
zaka is normally given to poor relatives, neighbors, or the 
needy, in this descending order. 

Urban migration occurs during times of scarcity because 
people know that in the market place, the fortunate ones who are 
able to buy will give some of their purchases or money to the 
needy. During the drought, wealthy Sudanese fed and gave money 
to the needy as part of the zaka custom. This ability to give 
and share helped many Sudanese survive the drought. However, as 
the drought continued over several years, zaka decreased. Per- 
sonal resources were depleted, and the poverty base increased. 
Many respondents mentioned that in the first 2 years of the 
drought, people gave generously to the needy. But in the third 
and fourth years, less sharing occurred. A village leader ex- 
plained, "There was nothing to share in some areas. This hurts 
us very much because we learn as children to share and give to 
others. 

Because of the Sudanese people's sense of hospitality, 
outsiders generally have a good chance of being integrated into 



Sudanese communities. However, the tremendous increase in the 
ian refugees, estimate to be above 
e deteriorating econom c conditions 

in the country are challenging the system9s tolerance of out- 
siders. For example, several incidents of hostility toward 
Ethiopian refugees surfaced in the eastern regions of Sudan. 

3 - 3 . 3  The Drouqht and the Problem of Shelter for Displaced 
Populations 

During the last 2 years, the prices of birish, the woven 
straw mats used to make shelter, increased dramatically. This 
led the majority of the people to seek shelter with other fami- 
lies, to take refuge under trees, or to suffer from ex 
because of lack of shelter. For refugees, the problem of finding 
shelter was more acute, as they did not have the strong social 
networks that would enable them to be quickly absorbed by local 
populations. In Beida refugee camps, blankets and birishes were 
distributed to the Chadian refugees, In February and March, the 
temperature dropped to about 18O C (64O F )  and, with the lack of 
shelter, led to many incidents of pneumonia and respiratory 
problems among camp populations. 

3 . 3 . 4  Families, Communities, and the Drought 

As expected, the Sudanese drought adversely affected all 
levels of socioeconomic integration. In the early phases of the 
drought, people tended to stay together as groups, sharing 
resources in villages. But as the drought continued an 
resources were depleted, the normal sense of soli arity broke 
own. The following courses of action were taken by in 

-- Many men opted to leave their families to go to urban 
centers in search of food and work. 

-- Some communities migrated together and joined spontane- 
ously formed camps or other villages. 

-- Some families migrated to towns. Adults and children 
would search for food separately during the day, and 
meet at night at an agreed-upon s 

-- ilies remaine in their communities, preferring 
under their o n roof,'! as one woman explained 

her reason for sta ing in the village. 

ocial disorders, such as theft, looting, an 
in a few cases at Kosti and Khartoum. But, these inci- 



ents were limited small compare to the magnitude of the 
roblem. The most of the drought is seen at 

ily level, wher waiting for their 
s to come home, ened to them. A 

woman expressed concern about her ab band by saying, W e  
was supposed to return after the rains started. I have not heard 
from him for a year and a half. I: am too weak after the birth of 
my twin boys. I c nnot farm anymore, My neighbors give me some 
food. I have started going to the feeding center for meals now.t1 

Despite heavy livestock losses, estimated to be 50 to 70 
ercent of the cattle herds, nomads tended to migrate as groups 
and seldom as individuals. Nomadic groups were not always 
accepted by sedentary populations. Goat and camel herds were not 
as severely affected as cattle, and nomads that owned goats 
continued to have milk. 

In sm, des ite the strong social ties that bind Sudanese 
farmers to their communities and their ethnic groups, the favor- 
able cultural values of sharing and reciprocity, individuals 
suffered heavy losses because of the drought. 

3.3.5 ~utritional Status of Children One to Five Years Old 

During a drought, small children and pregnant and lactating 
women represent the most vulnerable groups of society. Young 
children, because of their rapid growth rate, are most sensitive 
to nutritional deprivation, and their nutritional status provides 
an indication of the severity of the drought. The lack of base- 
line data on mortality and morbidity and on the nutrition status 
of Sudanese children under normal conditions makes such studies 
difficult. The only sources of data on nutritional status of 
children are reports prepared by O X F A M / W I C E F ,  the League of Red 
Cross and Red Crescent Societies, and CARE. 

Nutritional assessment teams write quarterly reports using 
both weight for height and mid-upper arm circumference measures 
to identify nutritional status trends of drought victims. 

The left mid-upper arm circumference of children does not 
usually change significantly between the ages of one to five, 
However, it wastes rapidly with protein-energy malnutrition. 
Nutritional assessment groups tended to use this method as a 
quick screening device; children were thus classified into three 
categories: (1) not malnourished (measurement over 13.5 cm), (2) 
moderately malnourished (measurement 12 to 13.5 cm), or (3) 
severely malnourished (measurement less than 12 cm). 

The three categories for weight for height are as follows: 
(1) well nourished and mild protein-energy malnutrition (weight 



for height (percent of stan percent of sta 
greater); (2) moderate prot y malnutrition (we 
height was 70 to 79 percent 
energy malnutrition (weight 
of standard). 

Tables B - 3 ,  B - 4 ,  and B-5 present some of the findings of the . 
/UNICEF surveys in the northern Kor ofan and Darfur regions. 

Although the nutritional status re arts leave many questions 
unanswered, they all point to the following general trends: 

-- Continued deterioration of nutritional status of child- 
r en 

-- Higher rates of severe malnutrition in the northern 
areas of Darfur and Kordofan than in southern areas 

The available nutritional reports do not answer the follow- 
ing questions: 

-- How many children have died of severe malnutrition and 
related diseases? 

-- Has nutritional status improved/deteriorated in areas 
where general and supplemental feeding occurred? 

-- Is the relatively low rate of malnutrition in comparison 
with the severity of the drought a function of favorable 
social values operating in the Sudanese situation, or 
are children given feeding priority by their mothers? 

-- How does the projected 1 to 4  percent severe malnutri- 
tion compare with the '!normal rate of malnutrition'Qt 
nondrought times in Sudan? 

Until a systematic longitudinal study of food intake is 
conducted, baseline data will not be available, The fragmentary 
data that exist now do not allow for comparability. The type of 
study that is needed requires the continued monitoring of the 
same group of children during the various stages of the drought. 

3.3.6 Status of Sudanese Versus Chadian Refusees: Nutritional 
Surveys 

The League of Red Cross and Red Crescent Societies has col- 
lected data comparing Sudanese populations with Chadians living 
in the same villages/camps (Caron and Caron 1985). Surveys 
conducted in September and August using weight-for-height cri- 
teria show the following results: 



Table B-3. Nutritional Status of 912 Children in the Northern 
Kordofan Region by Weig t for Height, September 1984 

-- 

Degree of Protein- 
Energy Malnutrition Number Percentage 

Well-Nourished or Mild 795 87.2 

oderate 100 11.0 

Severe 17 1.9 
--- -- 

Source: Winer and Zins (September 1984, 2). 

Table B-4. Nutritional Status of Children in 
the Darfur Region by Weight for Height, May-June 1985 

- -- 

Category Number Percentage 
-- -- 

Adequate Nutrition 

Mild Malnutrition 

Moderate Malnutrition 205 12.7 

Severe Malnutrition 22 1.4 

Source: McLean (July 1985, 6). 

Table B-5. Comparison of Nutritional Status of Children 
in Northern Kordofan Between February-March 1985 and 

May-June 1985 

Degree of Protein- February-March 
Energy Malnutrition No. Percent 

May- June 
No. Percent 

Well Nourished 

Mi ld 

Yoderate 

Severe 

Percent (80 percent 
wt/ht ) 

Mean Percent (wt/ht) 88.7 84.7 
--. - 

Source: McLean (July 1985). 



- - At Beida village, 38.6 percent of the Sudanese popula- 
tion and 78.1 percent of the Chadians were found to be 

e 75 percent weight-for-height standard. 

-- At Habila, 17.5 percent of Sudanese and 39.8 percent of 
Chadians are below the 75 percent standard. 

-- At Kongo Haraza, 25.2 percent of Sudanese and 66.8 
percent of Chadians are below the 75 percent standard. 

Hence, consistently, the Chadians9 nutritional status was 
lower than that of anese. The reasons could be that in the 
past few years, Chadians have suffere from both drought and 
war. They migrated long distances to arrive in Western Sudan, 
and generally have less or no social group support. 

3.3.7 Traditional Diets and the Drought 

Accurate data on daily caloric intake for Sudan is not 
available. However, OXFAM suggests a grain equivaient of 332 
grams per person per day instead of the World Health Organiza- 
tion's ( W O )  450 grams per person per day temporary maintenance 
standard (Coleridge 1984, 1). 

Because Western Sudan is inhabited by both nomadic and 
sedentary populations, it is difficult to talk about a single 
grain consumption pattern for both groups. Sedentary populations 
generally use more grain in their diet than do nomads. Cereal 
grains like sorghum and millet are the main sources of energy 
(carbohydrates), and they contain significant quantities of 
protein (8 to 12 percent), vitamin B, and iron. Vegetables, 
particularly radishes, onions, and tomatoes, are eaten in large 
quantities. 

For nomadic groups, milk and sugar served with tea are the 
main sources of protein and simple carbohydrates. Milk fats are 
the major sources of vitamins A and D .  

Under normal conditions, both nomads and rural populations 
use a combination of grain cereals and milk diets in varying 
quantities, with the nomads9 diet being high in milk, and rural 
populations' diet being high in cereal grains. 

Traditionally, the populations of Western Sudan eat asida, a 
porridge made of sorghum and millet, and kisra, a thin flat 
bread. Both are eaten with onions and dried okra. Milk is 
normally used in making the porridge. Watermelons and desert 
melons (melons devoid of sweetness) are important to the diets of 
the people. Coffee and tea are usually served several times a 



day with large amounts of sugar. Meat is only eaten on festive 

Traditional liefs and food taboos influe the types of 
foods given to ch dren. Eggs are not fed to c ren because 
they are perceive to inhibit speech. Coffee is rved to child- 
ren because it is erceived to promote "earl ng Men are 

ger share of food than wo ale children 
r female, and thus may also joy preferential 

treatment. 

During the drought, sorghum and millet yields dropped dras- 
market prices skyrocketed to 278 percent of normal 
an et al. 1985, ii). People% cash income decreased 
me scarce, and savings were depleted. Milk continued 

art of the diets of nomads, but normally dis- 
appeared from the diets of rural populations who could not afford 
the high prices. Thus the drought eliminated a major source of 
vitamin A from the rural diet. Also, fresh leafy vegetables 
became scarce. fsFamine foodsN replaced the traditional diets. 

In Western Sudan, people adopted many adaptive strategies to 
the drought. "Famine foods" that are high in calories were eaten 
whenever available. Famine food include the following: 

Grain stored by termites 

eanut shells eaten as flour paste 

Mukheit - seeds of the poisonous plant boscia senequle 
soaked in water for 3 days to remove toxins and boiled 
for several hours 

Lalob - desert dates of balanites aeg~ptiaca 

Nubuk - the fruit of the zizypho spinachristi is 
consumed directly and seeds are ground 

Dried watermelon seeds and shells 

Dry grass, roots, and tree bark 

Deleib - palm seeds (borassus aethiopum) 

Tebeldi - leaves of the tebeldi tree (adansonia diqi- 
tata) 

People mentioned that they ate once a day instead of three 
times. Ten percent of the people interviewed said that during 
March and April, they ate only every other day. Displaced fami- 
lies concentrated their efforts in urban market areas, begging 
individually for food. 



around wells were planted whenever 
elons were observed in the fields of 

f northern Darfur. Desert which are nor- 
e eaten by humans during the drought. 

Women sold their jewelry, household items, and coo 
sils. Livestock was sold for cash to buy grain. As the drought 
continued, many men left their families to look for work. Fami- 
lies spread in different irections throughout the city to maxi- 
mize their chances of begging for food. Despite the devastating 
impact of the drought on the family unit and social organization 
in general, the Sudanese ca acity to absorb outsiders remajned 
high. Sudanese hospitality and a deeply rooted sense of equality 
enabled many families to survive the hardships of the drought. 
Sharing resources, no matter how small, continued to operate as a 
survival value in small communities. However, as expected, shar- 
ing was decreased in urban situations. 

USAID/Sudan responded to the drought by shipping sorghum for 
general distribution to Western Sudan. Sorghum was chosen 
because it is the main staple food in the area. The general 
feeding program was initially designed for 1.95 million people in 
Kordofan and Darfur. The initial goal was to deliver 450 grams 
per person per day for a 3-month period beginning September 1984 
and continuing until harvest 1984, However, logistic difficul- 
ties and a broader then estimated population base for the distri- 
bution of grain diluted the food ration. 

4*1 Dilution of the General Ration 

-- The first 41,000 PIT of sorghum was originally targeted 
ercent of Darfur7s population, or 775,000 people 

out of 3.1 million. Because of the severity of the 
conditions, however, the target population was increased 
to 3.0 million (Roome 1985, 3). 

-- Hand-sewn bags (standard 45 kg in Port Sudan) lost 20 
percent of their content by the time they reached vib- 
lagers (Roome 1985, 7) 

-- out 50,000 bags (2,250 PIT) of sorghum destined for 
Darfur were stolen by rioters at Kosti. 

-- Political decisions were made to divert some sorghum to 



-- There were long ga s between deliveries, so sometimes 
people received fo d sufficient for only 6 days a month 

E ,  October 1985, 7). 

4.2 Supplemental Feedinq Program 

The supplemental feeding program did not start in Kor 
and Darfur until the fall of 985. The pro 
feeding ration, is implemente by PVOs. Re 
between the ages of 1 to 5 ye rs and pregna 
are offered milk, sugar, and high-protein tablets. Food is 
generally prepared and consumed at feeding centers. However, 
there were many cases of women who preferred to take their foo 
home. Children are generally fed twice a day at the feeding 
centers, Needy old men and women usually arrive at the centers 
and ask for and are given food. 

The daily rations consists of dried skim milk (100 grams), 
sugar (75 grams), oil (50 grams), water (1 liter) and high-pro- 
tein tablets (4.5 grams protein each). This would ideally pro- 
vide 1,260 kilocalories, if implemented correctly. 

There is great variation in the criteria used to register 
children. Some PVOs use Iqeyeba1ling techniques,'Vthers use 
weight-to-height ratios or mid-upper arm circumference, Some 
provide "wettf rations; others disperse the food via ration cards 
to an adult in the child's family. 

The various PVOs engaged in distributing supplemental feed- 
ing rations use different facilities and different models. A 
visit to the Urn Kereidim supplemental feeding center showed that 
CARE, the implementing PVO, has tied the supplemental feeding 
program to the School Gardens and Nutrition Centers, nursery 
schools established by the Sudanese Ministry of Education. Mede- 
cins sans Frontieres (MSF) uses hospitals, and Save the Children 
Fund (SCF)/U.K. uses medical clinics in central villages and 
istributes under a shady tree in satellite villages, 

All PVOs identify and train village women to run their own 
feeding centers. They hire assistants to cook, clean, and store 
the food. A record is kept of children's name, height, weight, 
and nutritional status. Arm bands are used to identify benefi- 
ciaries. MSF has a monthly reweighing program an combines the 

cal and nutritional programs. Most PVOs t nd to start their 
lemental feeding programs in central villa es because of the 

availability of health or educational facilities to conduct the 
feeding programs, but satellite villages need supplemental feed- 
ing more than the central villages. However, with the passage of 
time, this roblem should be resolve 



D THE DROUGHT 

The relationship between malnutrition and disease is strong. 
The cycle of malnutrition and disease continues to affect the 
populations of Darfur and Kor ofan. Among the many 
diseases there, severe gastro nteritis, malaria, res 
infections, worms, and e diseases are the most pervasive. 
Measles has been one of jor causes of child mortality in 
Western Sudan. Field re by UNICEF identify the major causes 

n children as follows: 

Dehydration from diarrheal problems, 52 percent 

Measles, 25 percent 

Bronchial pneumonia, 13 percent 

Circulation failure, 4 percent 

othermia, less than 1 percent 

Others, 6 percent 

Widespread malaria was observed in Darfur. Tapeworms and 
hookworms were of particular concern in camps. Camps lacked 
sanitary measures, and cholera was not uncommon. Many of these 
health problems are not particularly new to Sudan. However, as 
the cases of malnutrition increase because of the drought, 
eople's immune systems weaken and they become easy prey to 
infectious diseases. 

p populations generally tend to suffer from health prob- 
t include infectious diseases, In Sudan, many cases of 

cholera were reported in efugee camps and isolated villages. 
Tuberculosis was a major roblem for the Beida camp population. 

5.1 Mortality Rates 

Mortality figures are impossible to gather in the Sudanese 
situation. The fluidity of populations moving in and out of 
cities and camps, coupled with a cultural attitude that discour- 
ages discussions of death, make attempts to collect mortality 
figures futile. Moreover, people do not correlate death with 
hunger because it is too '"sinful and embarrassingsv to admit to 
such an occurrence; so if a person dies, it is viewed as "God's 
willIff and the reason for death is irrelevant and seldom dis- 
cussed out of respect for the deceased and his/her relatives. 



Within this context, all mortality figures tend to be specu- 
lative. An OXF F July 1985 report entions that given the 
known rates of vere malnutrition, an est mated 25,200 deaths 
among children 1 to 5 years mu red during September 
1984 in Kordofan alone. When how many children 
died this year in the village, answered, "many, many 
children," Beyond this vague but telling answer, vital statis- 
tics were not available. 

Using a set of assumptions consistent with their nutritional 
surveys, the team arrived at the figures shown in Table 
B-6. The OXF port presents these alarming results and states 
that the 111,959 child mortality figure represents 31 percent of 
the 1 to 50 year population in Kordofan. This means that 533 
children died each day, one every 2 , 7  minutes (McEean 1985, 4). 

5.2 Vitamin A Deficiencv 

In a study carried out by Dr. Jean Brown for the Sinkat and 
Haiya areas of the Red Sea Hills in Eastern Sudan, 28 percent of 
the children examined had vitamin A deficiency (13 percent of 
them manifested well-developed bitot spots or corneal clouding) 
(Brown 1985, 4). At Gabiet and the valleys beyond Tambok, 15 
ercent of those examined had vitamin A deficiency. 

5 3  Preventive Services and Drouqht Victims 

Vaccines for childhood diseases are crucial for reducing 
child mortality rates. Measles represents a major threat to 
nutritionally deprived populations. The researcher's observa- 
tions confirm that measles, gastrointestinal 
malaria are the three major causes of death a 
years. 



t e s  of Mor t a l i t y  ong Chi ldren  
Aged One t o  

Month 

e r c e n t  Severe Number of 
Chi ldren  
1-5 Years 

Numbe r 
of 

Death 

March 

Apr i l 

May 

June 

July 

August 

Septem-her 

T o t a l  

Source: McLean ( J u l y  1985). 

lo, 800 

12,571 

14,138 

18,059 

19,484 

18,237 

18.6'70 

111,959 



concentrates on he Western part of 
e most difficult 

food assistance. 

,500 square miles of ari 
scrubland, and savann is approximately one-third the size 
of the continental Un tates, it has only 1,376 miles of 
paved roads. By com , the District of Columbia has 1,102 

ountry the e of Sudan, with only 
eliver the ntities of emergency 
ajor catast he, it was vitally 

important to real sess the country's logistic capaci- 
ties in order to ical bulk-food delivery strategy 
capable of meeting the demands of the food emergency. 

SPORTATION FACILITIES 

2.1 Road Networ 

2.1.1 Hard-surface Roads 

Of the 1,376 miles (2,200 kilometers [ 1 )  of hard-surface 
roads, the following roads were available for the transport of 
emergency food to Darfur and Kordofan: 

-- Port Sudan to Kharto or Omdurman, 523 miles 

-- Khartoum to Kosti, 234 miles 

-- El Obeid (Kordofan) to Kadugli, 175 miles 

-- Nyala (Darfur) to Zalinga, 141 miles 

2.1.2 Secondary Roads 

Secondary roads, which consist of marked tracks, some 
graded, were subject to the vagaries of weather, heavy traffic, 
and disrepair. They became impassa le in periods of heavy rain. 

The following is a sampling of some of the secondary roads 
used to deliver food aid and the distances traveled to reach the 
ultimate beneficiaries: 



-- Khartoum to Nyala, 939 miles 

-- to El Fasher (Darfur), 1,064 miles 

-- Khartoum to El Geneina (Darfur), 1,190 miles 

-- Nyala to El F er, 125 miles 

-- Nyala to El Geneina, 252 miles 

-- Nyala to Kosti, 

-- El Fasher to El Geneina, 247 miles 

Port Sudan 

2.2.1 General 

Port Sudan was built in 1905 as part of the Sudan Railroad 
Company. A World Rank port development project increased the 
capacity of the port from 3.0 million metric tons (MT) per year 
in 1981 to 5.5 million MT per year in 1985. 

At the onset of the emergency, the port was handling 4.5 
million metric tons annually. From July 1984 to June 1985, traf- 
fic increased b ercent because of emergency food imports. 
However, export ng the same perio dropped from 1.2 million 
MT to a negligible 520,000 MT. This h lped offset the impact on 
the port of the imports of sorghum and wheat (over 1 million MT 
in 1984-1985). Sixty percent of the increase in port throughput 
occurred during June and July 1985, when a 22-vessel congestion 
occurred, inclu n U.S. ships in 1 week. This was the 
esult of impro uling in the United States and among 
onors. 

Neither the Port Director nor the Port Authority had been 
included in planning shi ping schedules nor were they informed of 
ship arrivals. However, port management was able to keep the 
average waiting period to 2-3 days for most vessels; t 
was 12 days during the height of this congestion perio 

emurrage were minimal. 

ort9s work force consisted of 3,000 white-collar work- 
ers, 4,500 blue-collar workers, and 800 labor gangs (dock 
workers). 



out Company following its separation from the SRC 
We seemed an geable port 
support staff ell qualified. 
project provi ar worker trainin 

training was availa 
sible for port o ent maintenance.) 

World Food Pro WFP) and De ins and Sells 
International repor icate that ers and labor unions 
were constraints. The P rt Director they were more of a 
nuisance than a deterrent to out ernization of port 

s reducing labo ations; the labor 
from 1,200 wor Work gangs were not 

he work force was r 

2.2,3 Physical Facilities 

-- ock had I1 general cargo berths. 

-- The south dock had a silo (50,000 MT capacity), con- 
tainer, fuel, and ro-ro doc 

-- Vessels up to t in overall length, with 35 feet 
max irn ceptable (gen ral cargo berths 
avera some overhan 

-- Lightering (u 
was available 

-- There were 32 cranes (one 15 , two 10 MT, and the 
rest 5 MT). T were all of 1949 954 vintage, British 

ul, repair, or re- 
lacement. used on occasion. 

-- s were served b a rail link to the Port Sudan rail 

Substantial stora e/warehousing capacity existed. The south 
dock silo had a 50,000 MT capacity, with 35-foot evacuators. 
en storage was a proximately 1. million square feet within the 
ort area. Covere e included m re than 50 permanent 
uildings within t area, with a ditional similar storage 
sheds in close imity to the port. 

Estimates of 



Vac-u-vators (for suction removal of unbagged grain) and 
machines wer ed for the f 
ovat ive ly app ing a covere 
rysilo. Ves ed quickly and bagging 

achine sewn losses en 

Due to field complaints, some random sample weight testing 
was carried out at port side on stitched machine-filled and hand- 
filled bags. The average for all samples was 43,7 kilograms (kg) 

ared with the correct 45.2 kg, The weight differential 
etween hand and machine filled was insignificant. However, the 

uantities of chaff and ust in bulk sorg um, which had a 
sity, reduced the weigh of some full ba s to below the 

45.2 kg weight target. 

Railroad Company 

The single track system of the Sudan Railroad Company (SRC) 
network could be reached from south dockside at Port Sudan; it 
ran through Kassalla to Khartoum and Kosti then went westward to 
Nyala (Darfur), one of the areas of principal USAID/Sudan emer- 
gency food program responsibility. 

Only about 50 percent of SRC7s locomotives and rolling stock 
were operational; the reliability of its working equipment was 
also in question. (A.I.D. supplied 10 locomotives to help re- 
lieve this situation.) 

The last half of the Kosti to Nyala link had a lighter rail- 
road track (50 pounds compared with 75 pounds) ; so the number of 
wagons had to be reduced from 60 to 2 30 x 30-ton car trains, and 
lighter locomotives were needed to shuttle the smaller trains. 



This section of trac also suffered from in 
culverts; therefore, duri 

2.3.2 Performa 

fewer. Howev 
ments by the SRC did demonstrate 
that month, it moved over 4,500 

the Kosti and Nyala region in a 10-day 
eriod, and for four consecutive days it move 750 MT per day. 

urchase of 11 new locomotives from 
r 1985 to en ance the movement 
trial runs id not indicate 

that the locomotives would cont tly to improve 
the tonnage moved by SRC. eing taken by 
USAID/Sudan. 

SRC did not give the highest priority to food transport, 
For example, SRC accorded a higher priority to the movement of 
sugar than to emergency food in the spring and s er of 1985. 
Although complaints were made to the Government of Sudan, there 
was no change in SRC9s policy. This resulted in poor and slow 
movements of emergency food assistance. 

2.3.3 Labor 

SRC reportedly has an unnecessarily large, heavily unionized 
labor force. Work output from this force is reported to be ex- 
ceptionally low and unproductive. 

2.3.4 Manasement 

iscussion with the team9s logistics specialist, 
the SRC senior managemen , the chairman, and his general manage- 
ment staff stated that, iven overall national transportation 
needs, SRC had given adequate support to emergency food move- 
ments. This narrow view is a hindrance to major improvement in 
future food movements by rail. However, continued contact with 
SRC and inclusion of SRC management in overall transport planning 
may ultimately effect some changes. 



Road Transport 

There was no specific registry of private sector vehicles 
ed to trans llowing estimates were 
tained from international agencies: 

-- 3- to 7-ton suq truc s: 10,000 to 30,000 trucks (poten- 
tial 100,000 MT ay movement 

-- 10- to 30-ton trucks (some with trailers): 2,500 to 
,000 trucks ( otential 55,000 MT per da 

-- 50- to 60-ton truck and trailers: 750 to 1,000 trucks 
(potential 50,000 MT per day movement) 

The following is illustrative of t e n~mber of trucks avail- 
able i n  Darfur and Kordofan: 

-- Darfur, 2,400 trucks (potential 12,000 MT per day 
movement ) 

-- Kordofan, 5,000 trucks, f which 10 ercent had more 
than a 10-ton capacity ( otential 27 500 MT per day 
movement 1 

The estimates show that the nationwide ca acity for transporting 
goods was roughly 205,000 MT 

The private sector truckin 
ers of one truck who form small, local cooperatives, although a 
few Sudanese own truck fleets. Collective management of these 
resources was desirable, especially when moving such vast quanti- 
ties of food through trans ort contractors such as Arkel-Talab. 

. The Food Aid Na- 
eet of fewer than 10 
ures limited their 

Military Fleet. The tary adviser to the Chairman of the 
Relief and Rehabilitation RC) , when uest ioned about 

ty of milita cles for rn ving emergency 
that because of activities by insurgents in the 



in civilian activities. In the militar 

2 . 4 . 3  Inter 

WFP controlled 100 Fiat trucks, contribute by the Govern- 
ment of Italy, that were suited to smaller loads on hard-surface 
asphalt roads. The use of these vehicles was limited because 
most of the roads require heavy-duty vehicles. 

2.4.4 Fuel 

in sufficient 

seem to have been a major co 

nts. The lack of 
fuel in some areas delayed both aircraft and truck movements, 
which frequently kept food movements at a critically low level 
during the rainy season. lanning and pre- 
supplies in the fie1 rior to the rainy season would 

is situation. 

Airlifting is the most ex 
only to meet 



onnel , and 

ter airlift, using three 

ever, because o 
ift, it should 
ort to the affe 

rlifting emergency co 
replanning. In the c 

ntification of priority lo 
nd earlier delivery of foo 
ed the need for a helicopt irlift. The need for 

the European Economic Co unity (EEC) -30 food airlift to El 
Fasher and Western Sudan could also have been reduced or elimi- 
nated by more comprehensive przplanning of logistics. Preplan- 
ning should have identified the need to increase road transport 
to supplement the poor performance of the railroad company. 

The air drop of bulk food from fixed wing aircraft is less 
expensive than helicopter transport. However, air drops require 
a different strategy, including field teams at drop sites to 
supervise operations. Only four drop sites in the Darfur area 
were considered suitable for reaching seriously affected popula- 
tions, and not enough field teams were available to receive the 

erational procedures for this method of bulk-food deli- 
Id be further examined because this method has more 

otential than the helico ter alternative, 

3 ,  OTHER SOURCES OF INFO 

The food distribution system, starting from Port Sudan and 
extending to the 22 dro -off points was examined by Deloitte, 
Haskins and Sells under a USAID/Sudan contract in late summer and 
fall of 1985. The Deloitte report entitled 9%e art on Accounta- 
bility System and Other Related TasksH (draft, October 25, 1985) 
details the current food distribution system, makes constructive 
suggestions for impr vements, and proposes a commodity tracking 
system, The WFP7s 1 85 report on logistics in the Sudan is ex- 
cellent, and has very useful in-depth information. Both sources 
were drawn upon for this work. 



ce, several 

er food em ations, The 
raws on all 
of general 

nce an emergenc is evident 
ver enough 

Preplanning is, in major part, the advance consideration of 
important elements of an as yet un food emergency--what 
these elements are, how they interrelate, and how to intervene 
effectively to resolve a food emergency situation successfully. 

In Sudan, one of the principal reasons the 1984-1985 food 
emergency effort was not as successful as hoped was the lack of 
reparation for ealing with the consequences of another year of 
drought. Although 1 84-1985 was the fourth year of drought, 
there still was a dearth of information about its impact and the 
capacity of the country to deal with it. Without having thought 
through such issues as the ca ability of the logistics system and 

Government e be given authority to meet the 
s of the ~ O O  , no solid basis existed for donors 

or the Gover rapidly to the food emergency. 

art, the lac of predisaster planning was due to Sudan's 
g experienced a serious drought during the prior 20 to 

25 years, Many lieved the 1983-1984 drou ht would disappear 
after the 1984-1 5 rains. vqE~perience'Qn optimism downgraded 
the importance o preplanning. This led to the suffering 
Sudanese when relief efforts were hampered because food di 
arrive in time to be distributed before the rainy season. 

ent of Sudan s food emergency in 1984-1985 became 
ecision-makers in gradual stages artly because of 

the failure to collect early warning data and partly because the 
impact of the droug t in a country as large as Sudan manifested 

owever, once the emergency was evident, they 
it, prepared or not. They were required to make 



portant decis 

ing criteria ify and declare a food 
uring the early 
ormation would have 

roved the effective- 
d success of the overall effort. 

Preplanning e proverbial q'ounce of 
'n the food emergency context. Which countries, then, should 
replan? Any country with a history of drought, even if spotty, 
should preplan. Also any country with even faint reason to sus- 

food emergency is occurring or might occur should 
lly, countries (like Sudan in 1983-1984) already 

experiencin rought should replan, even in the face of great 
mism about the comin rains. The extent of preplanning and 
nstitutionalized pre lanning capability can be made propor- 

tionate to the degree of risk that food or other emergencies will 
occur. Thus, Sudan with no drought for many years might need 
less institutionalized preplanning capability than Mali, a coun- 
try that experiences recurrent droughts. However, as drought 

rs, this limited capability should grow in roportion to the 
of still another year of drought. 

Because many f the elements in a food emergency are 
with by different eople/organizations, their roles must a 
accounted for duri g preplanning. A checklist of important ele- 
ents/activities for emergenc food assistance planning and im- 
lementation would be useful n guiding the preplanning efforts 

of USAID Missions and others involved in food emergencies* 

-- Identifying the potential at-risk segments of the popu- 
lation in the event of a drought 

-- s to ascertain the kinds of food that 
a drought situation 

-- Undertaking stud to obtain baseline ata on nutri- 
tion, health, an opulation in potenti 1 emergency 
areas. (Without ation it is almost impos- 



to evaluate needs a the successes or 
rogram in terms of n er of lives save 

-- Assessing the logistic c pabilities of 
such as port ca 

nancial arrange- 

-- Establishing an early warning network and 
lanning nucleus gr 

States working with 
the countries devel- 

-- criteria for determi 
emergency. (Such a 
governments to admit that a food crisis exists and will 
enable them to declare a national emer ency earlier.) 

2. Preplanningca~ability in each country should be at 

2 .  TIMING 

Timing is ever thing; decisions s 
and should be 

ing implies the need to make ey decisions in 
e distributed to people 

n their emergency 
erformance, 

ove, almost re- 
us, in dealing 
their decisions 

the deadline for that decision as 

2.2 Recommendations 

cision-makers onsible for e assistance 
s should carr the followin 

-- hased action ng into account 



gistic, cultu 

-- sues or roa 
malntain the t 

-- Work with the host governme t, United Nations, major 
ivate voluntary o ganizations (PVOs), and the 

evelop integrate 
delivery of mate 

manpower, needed to mitigate 

-- lementation of the time-phased action 
as unforeseen events and 

ncourage major donors to 

-- Make decisions with one eye on their substance an 
the calendar. A good decision made too la 
as no decision at all from the view oint of the 

affected population. 

ENTIFICATION 

Information is always insufficient; decide anyway. 

riate and timely ata are important to effective deci- 
; however, in foo emergencies, sometimes the urgency 

of the need conflicts with the time needed to accumulate suffi- 
cient information, In such cases, decisions must be made based 
on the data at hand, however inadequate the data. 

To understand a drought or another national calamity prop- 
erly and act accordingly involves finding and organizing a com- 
plex and diverse mix of information in the social, economic, and 
political spheres. Droughts affect pricing, political stability, 
foreign exchange, the availability of local currency. They 
stretch the administrative capability of most developing country 
governments; demand quick, flexible responses to evolving crises; 
and place extraor inary surges in demand on transport and dis- 
tribution systems. 

Within this context, it is difficult or impossible to obtain 
appropriate information concerning the many factors involved: for 
example, the number of people affected, where they are, how 

light is, how much food they need, how soon must it 



tance. 

these data s can--and usu 
e with some 

urgent, Thus, th magnitude of the 
ined, the at-ris 
everely affected eve1 of the crops 
(good, bad, nonexistent) ca 
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L ~ ~ L U L ~ ~ ~ ~ L L V J . ~  p ~ ~ U l t " 1 l l b  CALL at the beneficiary end as well i n  

food emergencies. Beneficiaries seldom know what is ?'going on." 
flow of information often solves many 

ut program o erations. For 
ecipients of food did not know w 

which food had to 
Arabic, Although t 

frequently known in the cities (and sometimes referred to as 
dtl) , this was rarer in the isolate 
that 1Yoreigners81 or the PVO 

-- Information, insufficient though it is, should be sought 
actively. In articular, A.I.D, em 
should include a specific informati 
nent to assist decision--makers. US Mission direc- 
tors, A.I.D./Wash ngton, and other 
and offices shoul also receive hig 

-- At the outset of the emergency, the communications capa- 
city within the country and between the country and 
other countries should be assessed, and recommendations 
should be made to remedy any flaws that would seriously 

a successful food emergency effort. The follow- 
ecific suggestions shoul e considered: 



nications between U S A I D  

tion should be 
hem as well. 

-- ation is still insufficient, 

is central; do not under-resource. 

uts are central to success, and 
g one or move of the key inputs that det 

food assistance is common. 

equacy, in emergency food assistance, rela 
ount of foo e available eet the needs o 
oup and to resources ( 

very of the 
the at-risk population of 
are more serious than those of 

overestimatin though overestimating can 
ringing in so much food that local food 
r storage ca acity is exceeded. 

ersonnel to implement an emer ency food effort 
e sufficient fuel, ort capacity, and 

vehicles for tr 

are especially tro 
rsonnel on temporar 

y resident staff of the 
nce with emergency pro- 
lly occupied carrying 

om are there suffi- 



nsure that foo 
for a success 

-resourcin 

A . I , D .  shoul stablish a at enables it to draw 
erienced an talents quickly and 

he following recom- 
mendations a tive in mind: 

- A , I . D .  should establish a uterized roster of 
sonnel, listed scipline or technical 

had previous experienc in managing 
emergency assistance rogrms. This 

I , D .  with the informat on it needs to 
advantage of ex ersonnel within 
who are famili rgency assistance 

establish a flexible and easy-to-use 
it transfer and use of these 

1 USAID Mis 
a1 staff, so 

uld be built in t 
annual performanc 
transferred for relatively long tem- 

ents (3 to 

be maintained of contractors an 
s with special competence in emergency 
rams. This should shorten the time 
ate qualifie firms or individuals 
skills outside the Agency. 



o not be afr id to try a new 

A.I.D.'s normal administr tive mechanisms do not 
, flexible responses needed in drought emergencie 
tions where information flows are erratic and major crises 
rise with extremely vance warning. 

5.1.2 Recomen 

-- A.I.D. should establish a s inistrative funding 
and personnel track once a alid emergency has been 
identified and a policy decision made regarding U.S. 

his should include, but ot be limited to, the 
g activities: 

sing, contra 
assistance once 

eveloping policy guidelines for the a lication of 

ing on local circ 
to the field 

on A.1.D.-finance 
e field, and so on, 

-- Establishing coo ermit a unifie 
response that ta the time-phase 

lan, the total con 
nd forms of assist 
y to an emergency 



5.2 - Long-Term Development 

er term development 
ance to long-term de 

es occur in he context o 
lanning and lanning for 

should ident s of dealing wit ontribute to the 
evelopment objec 

In the short term, two development-related issues must be 
onsidered an acted upon. The first i esirability of 
roviding eme ency food to the at-risk tion in their home 
areas, in ways compatible with their development context, rather 
than in camps. Delivering emergency food to the  village makes it 
more likely that farmers and their families will remain on the 
farm, ready to start lanting when the rain comes. 

In situ feeding was used in various ways in Sudan to support 
long-term develo ment, It was implemented to encourage farmers 
to remain in e. A decision might have been made not to use 
in situ feedi n parts of Northern Sudan where rainfall is too 
sparse and er c to afford farmers a ecent livelihood, thus 
encouraging them to move. In Western Sudan, mobile in situ feed- 

s implemented to supply food to nomads forced to move fre- 
uently to kee their few remaining animals alive. 

In certain emergency situations, it may be possible to use 
f ood-f or-wor etization of Tit1 I1 food and 
still assist t propriately. Foo -for-work activ- 
ities can ofte lopment directly e. g. , road im- 
provement, tre r well refurbishing). Food-for-work 
programs that prior to an emergen y (as part of a 
long-term deve t) could be expande to meet emergency 
needs while still serving long-term development goals. 

In Sudan, for example, the USAID Mission's ongoing develop- 
ment projects include reforestation, rural access roads, water 
development, and grain and seed storage. Had these projects been 
linked to the food-for-work program prior to the drought, the 
food-for-work rojects could have been expande n the earlier 
drought years ries and the 
government woul assets devel- 
oped through th tle I and Title I1 

For example, 



r to receive 

A second short-term issue is the nee 
early for rehabilitation needs. For exam 

armers affected by the drought s 

ing herders and with animals 
stocks (if the g land is not 
lagers may also elp in cleani 
wells that drie nd silted up during the drought. Rehabil- 
itation activities such as the food-for-work rejects to cons- 
truct farm-to-market roads, simple irrigation systems, and sto- 
rage facilities also shoul for. (The situation may 
be somewhat different omtries where the 
need for emergency foo 

A food emergency may highlight longer term development op- 
portunities. Small vegetable plots sprang up during the drought 
in Western Sudan wherever a little water was available. These 
small gardens might be further developed to become sources of 

roved nutrition, especially for mothers and children. Follow- 
may include providing villages with vegetable seeds and tech- 

stance in water development and cultivation practices 
be used when the drought fades. 

Ideally, food emergency programs would be planned to fit 
smoothly into development efforts without a special transitional 

hase. To achieve a transition into and out of an 
is consonant with long- 

(what might happen 
or more detailed 

mergency fit into and influence the 
? )  and action. Without this kind of 

lanning, the emergency tends to take on a life of its own, with 
ost people reacting to it as an isolated event to be handled as 
uickly as possible in order to get back to development. With 
this kinds of response, man ortunities for sup orting long- 
term development initiatives may be lost. 

- 

These linkages between emergency a long-term programs, if 
entified early, can be incor 



ted the food emergenc ponse into the long-term devel- 
so that a speci 1 rehabilitation 

hase (which is difficult to efine) will not be necessar 

5.2.2 Reco 

-- food programs shoul be planned in the context 
erm development efforts from the outset. 

Ideally, the food emergency should be dealt with in ways 
that lead directly from and back into the long-term 
development program. 

-- At a minimum, emergency food assistance to drought vic- 
tims should be planned to be effective in helping them 
grow their own food and undertake their other normal 
economic activities. Thus, priority should be given to 
programs that allow the affected population to remain in 
their villages so that farmers are better placed to farm 
their land when the drought is over. 

-- Plans for the purchase and distribution of seeds and 
other inputs should be established early on in the 
drought cycle in order to be able to assist farmers who 
have had to eat their seeds to survive. Timing is crit- 
ical so that farmers can plant with the first rains. 

-- Other rehabilitation activities should be planned well 
in advance and started as soon as possible once the 
drought is broken. For example, the Italians have com- 
mitted US$6O million to the rehabilitation of an inte- 
grated rural development project area in Northwest 
Sudan--mainly for short-term development activities. 
Consideration should be given as well to other related 
activities that make the villages livable, such as water 
well rehabilitation and reconstituting herd animal 
stocks as appropriate. 

5.3 Involving the Private Sector 

The government may not be the best implementing agency; 
try the private sector. 

5 . 3 . 1  Analysis 

Many governments are already overburdened financially and 
administratively in discharging their normal duties. Their sys- 



may not be designe for the fast, flexible 
when facing drough or other- natural calam- 
ivate sector entities and resources is often 

better means of achieving emergency food nce objectives. 
stribution of food by the private sector, for 
the only way to ensure timely delivery in some 

circumstances. This was true in Sudan where the use of private 
trucks to eliver food to private voluntary organizations (PVOs) 
and from PVOs to beneficiaries was essential to program success. 

Other areas in which private sector involvement should be 
encouraged are accounting and reporting systems, fuel supply, and 

-- Using private sector resources ! e . g . ,  transport 
companies) to help meet emergency assistance needs 
should be explored and implemented wherever feasible. 
This lightens the load on the already seriously over- 
burdened government. 

-- Using PVOs (local PVOs as well as CARE, Save the Child- 
, and others), in conjunction with the private 

sector, as contractors, supervisors, and monitors to 
ensure successful performance should be considered wher- 
ever feasible. 

-- When the government is contracting with the local firms 
using donor funds, donors should provide the government 
with technical assistance to ensure that an adequate 
scope of work with sufficient safeguards is included in 
contracts. 

5 . 4  
Other Health Inputs 

General and supplemental feeding and health inputs 
should go together; package them appropriately. 

In Sudan, supplemental feeding programs were planned separ- 
ately from the general feeding program. As a result, the emer- 
gency program did not meet the nutritional needs of many of the 



dvantaged as effectively s it could have. General and 
tal feeding d be planned jointly. 

entions are rarely fully incorporated with 
rehabilitation efforts. However, it is well 
ren are poorly undernourished, diseases such 

rrhea become killers. For this reason, health 
rogrmed jointly with feeding activities, and 

health activities should be fully integrated with other disaster 

5.4.2 Recommendat ions 

-- General and supplemental feeding programs should be 
lanned and im lemented as joint progr s unless there 

vious reasons not to do so. Food shipments for 
rograms should be planned to arrive together. 

-- Basic or primary health care should go hand in hand with 
efforts to meet minimal feed requirements. Although 
avoiding outright starvation is the basic problem, many 
drought-related deaths are due to diseases such as cho- 
lera, measles, malaria, and acute diarrhea for which 
there are remedies. 

Droughts have stages; plan and im lement accordingly. 

Droughts have stages. Because their impact may differ from 
year to year, planning and implementing relief efforts must vary 
accordingly. Within the long-term development context, the 
stages of a drought must have their corresponding response 
phases, such as problem identification and planning, relief oper- 
ations, and rehabilitation. Planning and implementation for 
year-to-year changes and these different stages of a drought will 
usually be different. 

In Sudan, the effects of the drought developed slowly over 
several years, finally becoming so severe in 1984-1985 that al- 
most everyone in the drought area was affected. The following 
year, many people had enough food, although many still did not. 
During the earlier period, as the situation grew worse, A.I.D. 
moved as much food as it could to le in Western Sudan. Be- 



te, targeti 
ught entere 

e substanti 

Preplanning and perational planning can account 
for differences between drought stages. 

lan, will help inte- 
ncy food assistance 

-- Preplaming an detailed operational planning should 
account for differences between drought years and bet- 
ween drought stages* Appropriately tailored responses 
should be part of an overall plan so that the emergency 
assistance programs is integrated to the extent feasible 
with development planning. 

5.6 Backup Plans 

Even the best efforts sometimes fail; have a backup 
lan. 

Even the best plans can go astray, Unforeseen events such 
as change of government, civil disorders, or shifting govermen- 
tal priorities can throw off a timetable and require flexible, 
quick, imaginative action. To prepare for such eventualities, it 
is desirable to have a backup plan. 

In Sudan and other drought-stricken countries, there are 
many constraints to effective response to the drought. Most of 
these constraints are related to getting sufficient, appropriate 
fooa to people on time--the ultimate objective of emergency food 
assistance. In Sudan, for example, failure to pre-position the 
food before the rainy season, when the roads become impassable, 
necessitated high-cost solutions such as the use of helicopters 
to reach isolated areas to prevent starvation. Movement of food 
can also be significantly affected by elections, religious holi- 
days, change of gover ent, political instability, and so on. 



The negative effects of these difficulties can be minimized if 
tial occurrence is rY?~ognized in advance an 

ution schedules are w 

5 - 6 2  Reco 

-- Emergency food assistance plans should have strong con- 
tingency plans for key elements of the program so that 

those implementing the plans wil 
lutions if the preferred selectio 

work. 

5.7 Monitorins and Evaluation 

Impact is ephemeral; monitor and evaluate it carefully. 

pact of emergency food assistance programs is often 
difficult to assess. Baseline data are seldom available, no 
l ~ ~ ~ n t r ~ l ~ ' s  exist, le are too busy to collect and analyze 

on. As a result, it is usually not 
rogram in terms of lives saved, propo 
rements met, severe or serious malnutrition averted, 
r of malnutrition-related medical difficulties 
wever, to im rove emergency food assistance, such 
are needed, This requires conscious attempts to 

d evaluate sys emergency 
food assistance 

5.7.2 Reco 

-- Mechanisms for monitoring and evaluating impact should 
be made a part of emergency food assistance efforts. 

-- ional data d be collected to enable the impact 
ergency foo grams to be determined. Preplan- 

ata collection for baseline 



Manasement 

ental; ensure its excellence, 

USAID'S foo emergency efforts are customarily man 
ersons with little or no experience in planning and im 
uch programs. Often, these programs are understaffed 
This contradicts A.I.De9s own practice in most other areas where 
it careful1 erienced people with their tasks. It 

aged programs with reduced impact and 
igher costs t 

Moreover, food emergencies--because they tend to be chaotic, 
fast-moving roblems--are highly amenable to good management 
practices, which impose discipline and a strong sense of timing 
and resource organization and control on s i t u a t i o n s ,  These emer- 
gencies also require the involvement of experienced personnel. A 
erson who has worked on the logistical aspects of food emergen- 
ies will be able to confront the logistic problems of an emer- 

gency program more efficiently than someone who has not. In 
Sudan, for example, the capacity of the Sudan Railroad Company 
(SRC) to ship food was estimated to be 1,200 to 1,500 MT per 
day. This was far too optimistic--SRC never shipped more than 
750 MT per day and that only for a very short period of time. 
Someone with more logistic experience would have recognized the 
need to alter the plan to de end totally on the SRC while there 
was still time to develop an effective alternative. 

5,8.2 Reco 

-- A.I,D. should assess the management of each food emer- 
gency situation. Additional experienced personnel 
should be supplied if needed, an sound management 
tices should be required. 

-- A.I.D. should establish a fast decision track for emer- 
gencies and staff it with senior personnel who have the 
authority to get things done. 



uivalent to t 

2 .  RESOURCES 

Title I1 Sorgh 

-- 
-- Second request 

Subtotals 82 ,000  MT 250 ,000  MT 

Total 

The two requests together were to provide sufficient sorghum 
o meet the grain e uivalent needs of the two re ions--Darfur and 
ordofan. The 3 3 2 ,  00 MT of sorghum, at a grain equivalent of 

430 grams ( MT) per pers onsidered suffi- 
cient to su he at-risk po illion for 386 
days. Base rivate volunt ( p v o )  field 
reports and evaluation team estimates, 
oss) was put at 20 cent, Thus ercent of the 
istributed from Por udan reached eficiaries. 

-- Tons of sorshum supplied = N er of rations 
Daily ration ( 4 3 0  gr 

- 3 3 2 , 0 0 0  MT = 7 7 2 , 0 9 3 , 0 2 3  rations 
. 00043  MT 

-- Number of rations = Number of days supply 
Number at risk 



-- Population served x ily ration = ount of sorghum needed 
er 

00 X .00043 MT = 0 MT of sorghum required per day 

.1 Two Calculations 

-- As of April 30, 1985 

- ount delivered to ropoff points = 66,616 MT 

- ount delivere less 20 percent dilution factor = 

53,293 

= 16 percent of ration or 
332,000 MT Total Approved 69 grams er day per 

person 

-- As of August 31, 1985 

- ount delivered to dropoff points = 210,763 MT 

- ount delivered less 20-percent dilution factor = 

= 51 percent of ration or 
332,000 218 grams per day per person 

-- ctober 31, 19 

- oints = 267,774 MT 

- elivered less 20-percent dilution = 214,219 
MT 

(Note: If one assumes 20 cent loss or dilution factor from 
eneficiary, maxim attainable 



2. 1s at Port Sudan 

- t of sorghum delivered to port = 82,000 MT 

- ount of sorghum delivered to dropoff points (with- 
ilution factor) = 

- ount delivere 

- ount delivered to oints less 20-percent 
llution = 53,2 

- ount delivered to dropoff points less 20-percent 
di lut ion 

5 3 , 2 9 3  MT = 65 percent 
82,000 MT 

-- ugust 31, 1985 

- ount of sorg delivered to ort = 332,000 MT 

- ount of sorghum delivered to dropoff points (with- 
ilution factor) = 210,763 

- ount delivere 

- ount delivered to dropoff points less 20-percent 
tion factor = 168,610 

- ount delivere ercent dilution factor 

= 51 percent 

-- ctober 31, 1985 

- to port = 332,000 MT 

- h m  delivered to dro oints (with- 
ilution factor) = 2 



- ount delivere ilution factor 

- delivered to dropoff oints, less 
rcent dilution = 214,219 MT 

- ercent dilution factor 

on factor is use , maximum attain- 

4.2 Comment 

The analysis above shows that deliveries in the field fell 
far short of the goal of roviding the at-risk population of 2.0 
illion with 430 grams pe person per ay if measure against the 
lanned amounts (i.e., 16 percent by t e end of Apri rising to 

y the end of Octo 

However, when distribution efforts are measured against food 
arrivals in Port Sudan rather than overall proved amounts of 
sorghum, the erformance recor pex'cent by the end 

5 percent by the 

ata Sources 

-- ates at Port 
en from USAID records 

-- elivered are taken from Arkel-Talab records 

-- The 20-percent dilution factor is based on PVO field 
reports and conversations in the field with food aid 

ients and PVO re resentatives 
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